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o ENTRQBUETIGN §
Public Policy Analysis (PA 812) provides knowledge and skills necessary

or aﬁaéagfaﬁaiﬁg, formulating, and implementing public policies. The course

also helps to develop conceptual, methodological and analytic skills essential

to students pursu1ng a degree program in Public Administration. It seeks

to present and deve1op a variety of too]s which will enable you to under-

stand and ana]yze strategxc or "critical® dec1s1on By which we mean major

pub11c choices that affect the regulat1on, d1str1but1on, and redistribution
of soc1eta1 resources; e.g-, educational opportunity; medical care, municipal
services, and natural resources.

" The essent1a1 difference between this course and cthers that you may
comp]ete dur1ng your program of studies is that Pub11c P011cy Analys1s
focuses on major soc1a1 problems such as unemp]cyment poverty, inequality,
d1scr1m1nat1cn, crime, and drug and alcohol addiction. By contrast other
courses in the curriculum emphasizeé the successful per?ormance of a variety

p— of management funct1ons (personnel finance, budgeting, communications;

i etc.) which contr1bute to preduct'iv1ty, effic ciency and program effectweness.
Besp1te their obvious 1mportance these are essent1a11y routine manager1a1
prohlems that seldom involve major public choices concern1ng the regulation,
distribution; and redistribution of societal resources.

Public Policy Ana]ysis has no part1cu1ar prerequ1s1tes, 1t is des1gned
for students with w1de1y d1ffer1ng practical experiences and educat1ona1
backgrounds. Course materials have been written so that their cbject1ves
and content may be read11y grasped and perhaps even mastered by any student
who makes a serious commitment of time and energy to the compietion of the
course.

The central purposes of the course are S1np1e and stra1ghtf0rward
(1) to acqu1 A an understanding cf the essential cﬁaracteristics of the.,
precess of pol1cy formation and 1mp1ementat1on in public organizations; and
(2) to =fau1re conceptua] methcdc]cg1ca1, and analyt1ca1 skills necessary for
mak1ng appropr1ate choices among d1fferent policy alterntatives. The
— accomp11shment of these two broad aims is relevant for three audiences




at once: public policy practitioners; targets of public policies and
programs; and citizens whosé tax monies and trust support practitioners, (
policies, and programs.

The €laim that the accomplishment of these aims is relevant to each
of these three groups is based on several assumptions that should be
made as explicit as possible at the outset: First; it is my firm impression
that the study and practice of policy formation--along with-public adminis-
tration in general-~is and has been retarded by certain myths, the most
important of which is that of "insiders"- and “outsiders."* For the university-
based social scientist who has chosen a career of teaching and research in
public affairs the public policymaker is often regarded as an "outsider,"
a “practitioner,” who is not privy to the kinds of essentjal theoretical
knowledge that is generated within the academic community. By the same
tpkéﬁ the practitioner, whose business is to formulate and implement
policies, likewise often regards the university-based social scientist as an
“outsider,” an “academic," who 1s unacquainted with the kinds of practical
problems with which public managers most grapple daily throughout their
careers. Paradoxically, both groups are partially correct in their assess-
ments of one another: This is precisely why their views may be described as
fiyths, half~truths and distortions which make it possible to rationalize
or justify one's own activities as an "insider" while criticizing or dis-
missing altogether "outsiders" who are believed to be incompetent to par-
take of privileged activities.

This two-headed myth, found with great frequency in universities and
bublic agencies aliké, is responsible for at least two regrettable ten-
dencies in contemporary society. On the one hand universities, including
schools of public affairs and administration, seem increasingly powerless
to withstand the colonization of academic programs by influential prac-
titioners (including legislators); whose one-sided demands for technically

¥ o e Sl e
The conceptual imagery is borrowed from an essay by Robert Merton, -

"Insiders and OQutsiders: A Chapter in the Sociology of Knowledge," Varieties

of Political Expression_in Sociology (Chicago: University of Chicago Press,
19727, pp. 9-47.
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explo1tab1e know]edge threatens to undercut the un1vers1ty 3 role as

sc1ent1sts w1th1n un1vers1t1es, confronted with pressures to become more
"usefuT " “practical" or "app11ed " have reacted by re1nstat1ng the
illusion of the po]1t1ca1 innocence of science, thus reassert1ng their
roTe as detached scientific observers and eschew1ng any form of d1rect
involvement in societal problem-so]v1ng The rise of such essentially
react1onary notions proV1des a natural target For "pract1t1oners," who
r1ght1y claim that there is little of pract1ca1 1mportance be1ng produced
by "academies." For the1r part the "academ1cs" continue to assert, and
r1ght1y SO, that "practitioners" are il1- equ1pped by tra1n1ng, exper1ence,
and temperament to generate the kinds of theory and research which are a
necessary condition both of social criticisimn and of creative problem-
solving.

These contempcrary tendencies contribute in decisiva ways to a situa-
tion in which little product1ve dialogue is possible. Under such circum-
stances it also seenis unlikely that there will be more than a few surv1vors
of our contemporary ma1a1se, urless some rather marked changes are made
in the way that "1ns1ders“ and "outsiders" see themselves and one another;
A first sten in this direction is to recogn1ze that much of what passes
today for informed thinking about public affairs is routiné, uncreative
and sterile. "Academics" and "pract1t1oners" alike are often capt1ves of
their own narrow exper1ences, which they regularly use as a Just1f1cat1on
or pretext for claims that their shopworn or their parochial ideas are more.
"reaTistiE" or "valid" than those of opponents In short, the myth of

"insiders" and "outsiders" prov1des a rationale to both groups to
cr1t1c1ze everyone except themselves.

This learning package proceeds from a conv1ct1on that it is poss1b1e
to generate a productive dialogue between "insiders" and "outsiders," but

Tb1s is not. to 1mp1y that universitiec should not, and have not h1s-

torica11y, produced techn1ca11y exploitable knowledge as oné of several

activities; including the passing on and criticism of cultural traditions.

and political practices. See J. Habermas, Toward A Rational Sociaty: Stu-

dent Protest,

.
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without 1051ng the essential contributions of either toward the: reso]utwen
of contemporary p011cy proB]ems Unav01dab1y, this conviction leads to
certain diff1cu1t1es most 1mportant of which is that of p]acing sufficient
empﬁas1s both on technlcally exploitable knowledge (e.g., cost-benefit
ana]ys1s) and the deve]opment of concepts (e.qg:, d1a]eet1cal 1nqu1ry) and
skills (e.g., value clarification) which make it poss1b1e to crit1c1ze
emerg1ng cultural traditions and pol1t1ca1 pract1ces, 1nc1ud1ng "po]1qy
analysis" itself. That such difficulties will be resolved below is no more
1ikely or des1rab1e than the prospect that “1ns1ders" and "outsiders" will
soon join ranks in a common effort at soc1a1 criticism and,soc1eta1 prcb]em—

solving. A dialogue, by definition, implies differences and even conflict.




COURSE COMPONENTS

There are four priﬁary components of 1earn1ng in th1s course: (1) the
attached study guide; (2) on-campus workshops; (3) instructor contact and
(4) graded course assignments. Each of these components is exp1a1ned béTow.

The Study Guide

Immediately fo1low1ng th1s Course Guide you will f1nd the Study Gu1de
for PA 812. It is d1v1ded into six units, each of which contains various
instructional elements which will facititate your 1earn1ng throughout the
term These instructional elements are described below.

KexﬁTermscandcﬁoncepts, The most 1mportant Terms and Concepts used
in each unit are presented at the béginning of the unit. Yza -hould
carefu]]y rev1ew these Terms and Concepts before read1ng the texn When

p1et1ng the Study Questions and Se]f-Test1ng Exercise for each unit.

, Learn1ng 0b3ect1ves At the beg1nn1ng of each un1t you w111 aiso
f1nd a list of tearn1ng Objectives. Each objective is stated in:behavioral
terms so that you know exact]y what is expected of you when you have compTeted
each un1t Study these Learning Objectives carefu]]y, 4t is also a good
idea to refer back to these frequently as ycu read the text.

Text. Each unit conta1ns a written text that presents ideas and
information necessary to ach1eve Learn1ng Obaect1ves and comp1ete various
tasks. The first unit is an introduction and it is the foundation for
the remainder of units you will comp1ete dur1ng the course. Note that each
Unit contains a 1ist of f1gures and/or a list of tables which he1p you to

1ocate sources of data or ideas in the text easily. Each unit also conta1ns

an everv1ew that shows re1at1onsh1ps between objectives, tasks, 1earn1ng

resources, and the types of eva1uat1on used As noted above, each un1t

PUBLIC POLICY AND MODERN SOCIETY) At the end of each unit you wi]]
find References to works cited in the text, and F1na11y, a set of Self-
Testing Exerc1se, A551gnments, and an Answer Key for the Se1f—Test1ng Exercise.
Each unit is 1nterspersed with study questions which will help you to focus
your attention on s1gnf1cant aspects of the unit.

tir
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n—eamgus Workshog
It is strOnQTy recommended that you attend each of the three WOrkshops
schedu1ed dur1ng the term' A1though you w111 not be tested or eva1uated
f1nd that contact with the 1nstructor and his assistant at these sessions
w111 help you to understand more fully the aims and content of the course.
Each workshop w111 involve lectures, class problems and exercises, and
extens1ve group d1scuss1on ana feedback. The schedule of workshops is

Graded Course Assignments

At the end of each module there is a written Assignment to be comoueted
and mailed to me for grading. Ass1gnments are the basis on which my assis-
tant and I will eva]uate your learning progress throughout the course.

Wh11e gach A351gnment has a different form; they are all deS1gned to
evaluate the extent to which you have achieved the Learn1ng 0b3ect1ves for

each module. Each of the six (6) assignments is worth 100 points.

Subm1tt1gg;Ass1gnments When ass1gnments are comp]eted tﬁey shou]d

rad1ng Ass1gnment Your final grade will be based on an average of
the six (6) Assignments submitted throughout the term. Since each ass1gn-
ment 5 we1ghted equa1]y, the total score for the course will be computed
by add1ng the scores for all the a551gnments and d1v1d1ng by six. Th1s

system:
= 90 points and above
= 80-89 points
= 70-79 points
= 60-69 points
= below 60 points
'S = 75 points and above
US = below 75 points

S1ﬁée oné of my main interests in the course is helping you to deve1op
and 1mprove your knaowledge and sk111s, I will use a bonus system which takes
into account the degree to which you have 1mproved during the course. The
rule 1 will follow is this one: you will receive a bonus of two (2) points
toward your f1na1 grade gach time that you 1mprove upon your previous mark

by at least five (5) points. This means that you may earn as much as ten (10)

vi §
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COURSE CONTENT

This course contains six units each of which has several subsections. {

When used as a regular course these units should be completed in numerical

sequence. At the same time, units can be used 1ndependent1y in spec1a1

work settings. Unit 1: The Logic of Public Policy Analysis establishes

the framework for each of the succeéd1ng five units in the course. It

is part1cu1ar1y 1mpertant that Unit 1 be studied carefu11y and thorough1y,

since it introduces key terms and concepts, definitions, and re1at1onsh1ps

which prov1de the foundation for the remainder of the activities you will

comp1ete 1n the course. Unit 1 outlines a 1og1c of pub11c po11cy ana1ys1s--1 e.,
a set of assumpt1ons, principles, and rules that shape the ways we experience

and think about public policies.

An outline of each of the six units, together with their respective
subsections is provided below.
1. THE LOGIC OF PUBLIC POLICY ANALYSIS

Introduct1on--Pub11c Po11cy and Modern

Society--A Simple Model of Ratjonale

Choice--Policy Analysis and Rationality=-=
The Process of Policy Fermation

2. POLICY PROBLEMS
Introduction--The Nature of Policy
Problems--Popular and Scientific Myths
About Policy Problems--The Structure:
of Policy Problems--Value Clarification
in Policy Analysis

3. POEICY OUTCOMES

Introduct1on--The Re1e of Men1tor1ng
in Policy Analysis--Measuring Policy
Outcomes and Actions--Displaying and
Interpreting Data--Approaches to

ment

4. POLICY ALTERNATIVES

Introduction--The Nature of Forecast1ng--

Approaches to Forecasting--Forecasting:

10

Strengths and Limitations
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i extra pomts on your final average grade by demonstratmg continuous
1mprovement on the module aSS1gnments For example, consider the fo]1ow1ng
hypothet1ca1 student who earned eight (8) extra points dur1ng the course.

The student earned 65 points on the first ass1gnment Since she scored

70 po1nts on Ass1gnment 2, she earned 2 bonus po1nts (]1sted across from
Ass1gnment 1, be]ow) You will also note that this student earned 80 points
on Ass1gnment 3 and on1y 75 points on Ass1gnment 4. She was awarded no bonus
points, and no bonus po1nts were subtracted:

Assignment Grade. Bonus

1 65 1
2 70 2
3 80 2
] 75 0
5 83 2
6 88 2

Average --  77.0 8.0

Course Grade = 77.0 + 8.0 = 85.0 (B)

Eeedback on Ass_gnments A copy of each written ass1gnment i1l be
returned to you with a grade and comments on your answers. Please allow
from 10-15 days between the time you post your assignment and your receipt
of the graded copy If you have any questions on written ass1gnments
or if you wish to make an appo1ntment with me you can reach me by phone
at the number listed in your Course Addendum.

11
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POI;ICY AGTIBNS

ZIntmduct'ion--The Nature of‘ Po]icy

Recommendation--Components of Policy

Recommendation--Systematic Analysis:

Strengths and Limitations

POLICY PERFORMANCE

Introduct1on—~Evaluat1an and Po'hcy

Performance--Approaches to Evaluation-~

Information Ut111zat1on and Policy
Development



UNIT 1
THE LOGIC OF PUBLIC POLICY ANALYSIS
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THE LOGIC OF PUBLIC POLICY ANALYSIS

‘ . INTRODUCT ION

The study of po11cymak1ng 1n modern societ1es presents comp]ex,

even necessary that we use conceptua1 frameworks which simp]ify, formalize,
and clarify our subJect matter. The conceptual framework introduced in
this unit seeks, f1rst of a11 to simplify maaor elements of the process
of pub11c policy formation. Paradox1ca11y, however; the ultimate aim of
this s1mp11fy1ng framework is to d1scern and appreciate the many-s1ded
comp]ex1t1es of po11cymak1ng in what we will later describe as post=
1ndustr1a1 po11cy env1ronments In other words the framework through
understand some of the ways that th1s mu1t1d1mens1ona1 comp]ex1ty is
organized and, hence, intelligible to the human mind.

The ske1eton of our conceptua1 Framework has been reproduced on the
‘ cover page of this unit: The empty rectang]es and ovals, together with
their connect1ng arrows, represent basic elements in a framework for
ana1yz1ng public policies. 1In this and succeed1ng units we will app]y

and e1aborate upon th1s conceptua1 framework As you progress through
each of the framework s 1ﬁtérdépéhdéht éiements po11cy-1nformat1ona1
components (rectangles); | o11cy-ana1yt1c procedures (ova]s), and policy-
1nf0rmat1ona1 trans formations (arrows). In this unit we will Beg1n by
considering: (1) the nature of public po11cy in modern soc1ety, (2) major
characteristics of a s1mp1e model of rational cho1ce, (3) the relation-
ships between p011cy analysis and different conceptions of rationa]ity,
and, f1na11y, (4) basic elements in the process of pub11c poiicy formation.




PUBLIC POLICY ANALYSIS

LEARNING OBJECTIVES

After completing this module you should be able to:

10.

Explain and apply key concepts that constitute the "1anguage“
of policy analysis.

Compare and contrast poiicies in terms o? their autnorité:

D1stingu1sh between pol1C1es accerd1ng to the1r degree of- B
strategic or eritical  importance, their relation to questions

: of pub11c accountab111ty, and their relative autonomy

Ident1fy the character1st1cs consequences, and 1mp11cat1ons
of post 1ndustr1a1 po11cy env1ronments

Ident1fy the assumpt1ons of models of rational cﬁo1ce and
their limitations.

Compare and contrast. a1éiééti§61776escg1gt1ve prescriptive

and authoritarian modes of rational choice:

B1st1ngu1sh maJor types of ratjonaTxty according to the

criteria by which decisions are assessed.

Compare and contrast 1nte11ectua1, organizational, and

sociopolitical aspeCts of the process of policy formation.

D1st1ngu1sh methods, exper1ence and author1ty as bases for

contending approaches to po11cy formation.

Define po11cy-1nformat1ona1 components, poTicy-ana1yt1c

procedures, and policy-informational transformations, and
apply them to a policy of your choice.

17




‘THE LOGIC OF PUBLIC POLICY ANALYSIS

KEY TERMS AND CONEEPTS

Public Policy
Issue-Area

Policy Issue
Policy Problem

Policy Structure
Policy System
Policy Environment
Policy Actors
Postindustrial ,
Policy Environment
Rationality
Multirationality

® 00 @ 00

Policy Amalysis
Policy Process

Rational Choice
Disjointed Incrementalism
Comprehensive Rationality

Policy-Informational
Components

Policy-Analytic Procedures

Policy-Informational

Transformations
Policy Formulation

Policy Implementation




BUBLIC POLICY ANALYSIS

OVERVIEW

Objective

Task

Resource

| Evaluation

1:

Explain and apply

key .concepts that
constitute the

"language" of
policy analysis:

Study Questions
153,9 -

9

~ Unit
Narrative

Self

Compare and con=
trast policies in
terms of their

authoritativeness,
scope; and place

within policy
structures;

Study Questions
W 25455 . B
Test -Questions

1,3,4,6,16

Narrative

Self

Distinguish be-
tween policies
according to their
degree of strate-~
gic or critical
importance; their
relation to ques-
accountability,
and their relative
autonomy:

Study Questions

_ 5,11

Test Questions
2,3,4,5,6

CUnit
Narrative

Wi
o
— |
-h

- post-industria;

Identify the char-
acteristics, conse-
quencas, and
implications -of

policy environ-
ments.

Study Questions

_6,7.8

Test Questions
7,8

Unit
Narrative

e

Identify the
assumptions of
models of rational
choice and their
limitations.

Study Questions
97;7]6;]] 312513
14,1516 -
Test Questions
10,11 ;12,513,514
15 :
Unit Assignments

~ Unit
Narrative

Self

- et mam e e e



~ Objective

THE LOGIC OF PUBLIC POLICY ANALYSIS

~ Resource

Evaluation

Compare and con-_
trast didalectical,
descriptive; ;
prescriptive and
authoritarian

modes of rational

choice in terms of

their_reliance on

methods, expe-

rience, and

authority.

Study Questions
S 19)26j2§ S
Unit Assignments

Unit
Narrative

Self and
Instructor

Distinguish the
maJor types of

according to the
criteria by which
decisions .are

assessed:

Study-Questions
_ 24,25
Test_Question

_ 10
Unit A551gnments

~ Unit
Narrative

Self and
Instructor

Compare and con-

trast intellec-

tual and social

aspects of the

process of policy
information:

Study Questions

8, 30,31

Test Quastion
15

_Unit
Narrative

Self

Discuss methods,

experience, and

authority.as bases

for "disjointed

incrementalism"
and "comprehensive
rationality" as
two contending
approaches to
policy information.

Study Questions
21,22
Test Quest1ons
18 19 20

 Unit.
Narrative

Se]f and

Instructor

Befine policy- .
informational com-
ponents; policy-
analytic proce-
dures; and policy-
informational
transformat1ons

Study Quest1ons
17,26,27,28,29
Test 6uest1on

- 17

Unit Assignments

Un1t
Narrative

Self

12n

Self and
Instructor




PUBLIC POLICY ANALYSIS

PUBLIC POLICY IN MODERN SOCIETY

Every day there are 11tera11y thousands of po11c1es analyzed,
rarn&iatéa and 1mp1emented in the Un1ted States and other modern
societies. Some of these po11C1es are private; some are pub11c Some
affect you d1rect1y, others indirectly. But there are féw po11c1es so
restricted in scope that they do not affect in some way you, your family,
and your 1oca1 community. Cons1der, for examp]e the 1arge number of
pub11c and pr1vate organ1zat1ons which make and influence educational

po11c1es which affect learning opportun1t1es available to un1vers1ty
students.

Congress S

. Department-of Hea]th Education and Welfare
. Office of Education

: Bepartment of Housing and Urban Development
Veteran's-Administration:

u: S National Science Foundation

Commonwealth of Pennsylvania

Pennsylvania Department of Education

Allegheny County Commissioners

ALEOA Foﬁndatlon

cccces
U)U)U)U)UN:

Ford Foundat1on

The above samp]e may be expanded dramat1ea11y 1f we 1nc1ude other
1eve1s of education, other reg1ons in the country, and other areas of ,

secur1ty, to name only a few. Even when we narrow our focus to those

policies developed by pub11c organ1zat1ons we are still left with a very
1arge and comp]ex probjem? gjvenrthe structurerof government and policy
-formation in modern societies such as the United States:

The structure of_ the . United States government

is chaotic. In addition to the federal government

and the 50 states, there are something 1ike

18,000 general-purpose municipalities, slightly
fewer general-purpose townships, more than
3,000 counties, and so many special-purpose

governments that no one can claim even to
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have counted them accurately. At an educated .

guess, there are at present some 92,000 tax-

]evying governments in the country. A given

citizen may be buried under _a whole pyramid

of governments (Grodzins, 1966:7).

The study of po11cy in modern soc1et1es is therefore complex
and demand1ng Neverthe1ess, we can s1mp11ﬁy our task at the

which help us to make some useful d1st1nct1ons ~ As noted above, nat

a11 po1iCies are pub11c ones. A pub11c policy is an author1tat1ve

guide for carrying out governmenta1 actions in nat1ona1, state, reg1ona1
and mun1c1pa1 jurisdictions. As compared w1th private pol1c1es, public
policies are backed by the coercive force of public law, which means

that 1eg1s1at1ve enactments and administrative regu]at1ons may be enforced
by the police and courts. Pub11c po11c1es also derive 1eg1t1macy from
substantial (but always less than comp1ete) support among the genera1
popu1ace Further, public po11c1es affect all citizens within

a given jurisdiction. None of these characteristics app11es to pr1vate
po1ieies--for example; a large steel company's po11cy to relocate its
fac111t1es in another state--because such policies lack author1ty,
coercive Force, 1eg1t1macy, and scope of app11Cat1on in a given jur1sd1ct1on_
or terr1tory This s not to say that pr1vate policies may not have

an important or even decisive 1mpact on pub11c problems; rather,

pr1vate policies are s1mp1y much more restricted in scope than publ1c
ones, even though the d1st1nct1on between "pub11c" and “"private" is

1ncreas1ng1y blurred as a consequence of the growing interdependence

of societies.

def1ne and spec1fy the contexts in which they arise. Public policies
may be grouped accord1ng to issue= -areas, which are the part1cu1ar
funet1ona1 contexts in wh1ch pub11c actions are carried out. fhese

taxation, soc1a1 security, employmént, economic deve1opment and
the environment: In each of these functional contexts a.large number

va= - 90
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6? 561%&9 i§§dé§ is géﬁéfaféa éeéiy year. A §51i;y issaé is an actual

d1sagreemEnt or conf11ct among 1mportant groups within a community.
Policy issues are always associated with part1cu1ar def1n1t1ons of a
p011cy prob]em he]d by &ifférent segments cf a commun1ty A EE&;_Z

(Jones 1970: 20), 1s 3 human value or need, self-identified or defined
by others, wh1ch may be sat1sf1ed througﬁ pu511c action such that
persons beyqnd these 1mmed1ate1y concerned perceive themselves to be
affected and engage in ﬁdi?fiéé1 action. Policy problems are therefore
more spec1f1c than po]1cy issues.

A po11ey jssue suych as unemp1eyment 1nvo1ves S1gn1f1cant d1sagreement
ambng d1fferent groups emp1oyees associations, corporat1ons, labor
unions, po11t1ca1 part1es minority groups. Yet there may be severa1
diffarent definitions of pa]wcy prob1ems assoc1ated with the 1ssue of
unemp]oyment For the National Association of Manufacturers the issue
of unemp]oymEnt may be 1inked to a definition of a po11cy prob]em which
focuses on the poss1b1e effects of reduced corporate income taxes on the
expan§1on of 1nvestment production, and gobs For labor unions such as
the AFL EIB the 1ssue o? unemp]oyment may be connected w1th an a1together

eX1stiﬁg levels of emp]oymEnt and job secur1ty Hence, the same po11cy
issue often results in mu1t1p1e and fundamentally di*ferent definitions
of a policy problem and, therefore, of the range of appropriate courses
of public action which may alleviate or resolve that problem: In other
words, policy problems are dependent on the perceptions and values of
different groups; while all groups may agree on the importance of an
jssue,; they may differ radically in their perceptions of the problems
connected with that issue:

One final set of def1n1t1ons will also help us to d1st1ngu1sh
between different kinds of public policies. Here we are concerned
with the relative importance of pub11c policies--i.e., some
po11c1es are more important than others, depend1ng on their

position in a given policy structure. Policy structures are
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hierarchically ordered levels of public action, ranging from major,
secondary, and functional po11c1es to standard operat1ng procedures
and rules (F1gure 1 I) A mag_r p914;z,deals with the overa11 goa1s of

volve an aséessment of 1ong-term ObJECt1VES and a1ternat1ve soc1eta1 futures,
as well as guidelines for p1ann1ng, coordinating, organ121ng, and evaluating
d1screte po11c1es wh1ch are secondary or funct1ona1 in nature MaJor
reoréanize the types of activities performed by an agency (e g.; to

comb1ine hea1th, education, welfare, and environmental protection in one
agency) Secondary_po11c1es include decisions to redefine target areas

or client groups;, e.g., by 1ncreas1ng the aVerage annual income level

that qua11f1es families for pub11c assistance. Funct1onal,p011c1es, by
contrast, involve decisions about alternative approaches to budgeting

and f1nance (e g.s zero-based budget1ng)' pub11c relations (e g., programs
to advert1se the ava11ab111ty of 1ega1 serv1cES), personne1 (e g., new

development (e g ; the development of management information Systems).
M1nor po11c1es typ1ca1]y involve decisions about the maintenance of

public fac111t1es, while standard operat1ng(procedures and rules govern
agency procedures (e.g., inventory control) and employee behavior
(e.g., vacations, overtime, use of agency automobiles).
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-a, ~ Major Poiicies ;
5| Secondary Policies fe=
A N N Y
—>  Functional Policies |[e—
A o - \v(
q{f Minor Policies ]
# . _ — — - V,

Standard Operating |-
Procedures

. FIGURE 1-1 ,
Organizational Policy Structure

SOURCE : Adapted from Hodgetts and Wortman (i§75:6).
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i In exammmg any pohcy structure several considerations must be
kept in mind. First; each level of p011cy is dependent on the others,
such that changes in a maaor po]1cy are ]1ke1y to affect other 1evels,
1nc]ud1ng standard operat1ng procedures and ru]es Second, re]at1on-
prob]ems under consideration: Some maJor p011c1es may not be imple=
mentable at lower levels. Consider; for example; the familiar case of
the proh1b1t1on of alcoholic beverages in the United States in the
1930 Th1rd minor po]1c1es, standard operat1ng procedures, and rules
may affect major po11C1es--e g., in those cases where changes in rules
govern1ng employee overtime result in emp]oyee demands For union repre-
sentat1on Fourth the scope and degree of 1nvo]vement in mak1ng and
another. In a re1at1ve1y small program with less than 36 employees and
a small clientele there may be a great deal of emp]oyee and citizien
part1c1pat1on in mak1ng p011C1es at each 1eve1, a large program with

‘ -~ several thousand employees is 11ke1y to be much less part1c1pat1ve.
F1na]1y, as we proceed from the minor and functional to the secondary

and major level, public organ1zat1ons have 1ess freedom to deve]op

p011c1es autonomously Questions of pub]1c accountability therefora
become more 1mportant as we proceed upward in the h1erarchy The
COmp]ex1tJ and 1nterdependence of po11cy issues make it un11ke]y that
a department or agency can act alone in deve]op1ng pol1c1es at the
maJor, secondary, functional and even minor level. One 1mportant con-
§éauéﬁéé of this is that prec1se1y those policies wh1ch are most
"eritical" or "strateg1c" in importance--i.e., those at the top of a

po]1cy structure--are also the most difficult to formulate and implement.

So far we have not exp]1C1t1y considered some of the possible inter-
re]at1onsh1ps among e]ements of public po]1cy defined above. Here it is
useful to 1ntroduce a new concept, which is that of a poT1cy system. A
99]1cy system is an interrelated set of elements which together govern
the ways in wh1ch pol1cy problems are acted upon by public organtiétions.
i Above we noted that in any given issue-area (e. g. héaith) there are a
variety of policy issues (e.q., med1ca1 care for thé aged, the maintenance

of standards in nursing homes, alcoholism and drug treatment). Each issue




may result in multiple policy problems (e.g., alcoholism and drug addic-

t1on may be defined as a medical problem, a asyehoiégicéi problem,; a social

prob]em, or an economic problem) depend1ng on which segment of a community ‘
is defining tne problem in re]at1on to given values and needs. The

definition of a policy proh’em, therefore, depends on the involvement of

part1cu1ar policy actors==i.e., persons or groups who exert some degree

of 1nf1uence on the identification of prob1ems in accordance with given

needs or va1ues, whether these are the1r own or those of some other group.

Po11cy actors~-e g s c1t1zens groups, 1aBor un1ons, p011t1ca1 part1es,

same set of events in a p011cy environment. A pollcy,env1ronment is the
specific context in which events (e. g.s r1S1ng a1cohol1sm and drug abuse)
surround1ng a part1cu1ar issue occur """

Re1at1on-

ment of d1ff*rent policy actors in various policy environments:
ships between these three elements of a pol1cy system are illustrated °
below in Figure 1-2.

PELICY ACTORS ' .

Agencies: ]
Elected Leaders
Pgrtiés

tUnions

Client Groups
etc.

: pueaomms

S Public Safety
Drug Addiction Health
Inflation Monetary _
Unemployment Sy > Employment
Piscrimination , Bersonne]
.etc. _‘rzg““**ﬂ”” — Fﬁetc.

) FIGURE 1-2
Elements Of A Policv System
SOURCE: Adapted from Dye (1975:6) and Coplin (1975:2).
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In any policy system there are a number of poss1b1e re]at1onsh1ps
between these three elements. For examp]e, acts of racial and sexual
d1scr1m1nat1on are 1mportant events in the p011cy env1ronment of pub11c
agenc1es in the United States. Equal Emp]oyment Opportunity=Affirmative
Action p011c1es of federal, state, and mun1c1pa1 governments are des1gned
to curb racial and sexual discrimination in h1ring, promot1on, and
wages. These po]1c1es affect and are aFFected by events (discriminatory
acts) in the policy environment. Such events also affect p011cy actors
(e.g.; the U.S. Civil Service €ommission, the U.S. Department of Health,
Education, and We]fare, the National Association for the Advancement of
Colorad Péabiéj who define such events in different ways, depend1ng
upon the amount of information available and its 1nterpretat1on according
to part1cu1ar va]ues and needs. There are different definitions of the
policy prob1em— -e.g., discrimination is defined as a problem of racist
attitudes of employers, but also as a problem of inadequate educational
opportunities for minorities. These competing definitions then result
Ii in different kinds of policy recommendations to resolve the problem.
Whatever policy is adopted will result in different levels of satisfac-
tion and support among different po]1cy actors. In short only by
ana]yz1ng the re]at1onsh1ps between the policy environment, policy
actors, and public policies can we begin to understand the difFerent ways
that issues and prob]ems are defined and acted upon by public organ1za-
tions. Table 1-1 illustrates some of the poss1b1e relationships between
the three elements of a policy system and the definition of policy
issues and problems.

By now it should be clear that the study of pub11c policy in modern
societies is highly comp]ex It is also ev1dent that the study of public
policy becomes 1ncreas1ng]y difficult as changes occur in the nature of
policy environments. In the late twentieth century, for examp]e a series
of rap1d changes have created what we might call gostindustr1a1 policy
environment--i.e., those settings in North America, Europe; 0cean1a,
and dapan where the number, complexity, and critical 1mportanCe of p011cy
prob]ems are grow1ng at an a]arm1ng and perhaps uncontro1lab1e rate In-
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TABLE 1-1

Relationships OF Policy Issies And Problems

To Elenents 0f Policy Systems

Policy Enviromment

Poicy Actor

Policy Probjemgr

Public Policy

Rising Prices

Corporations

Labor Unions

liflation

Inflation

Goverment
Spending
Corporate
Profits

Fiscal and
Monetary
Taxation and
Revenue

Rising Rates of
Homicide, Rape,
Armed Robbery

 Federal

Bureau of
Investigation
Urban Poor
National
Institute of
Mental Health

Detgctii
aid Lai
Enforcenient
Urban Squalor

Recidivisn

Special Training
Programs

Urban Aid
Rehabilitation

Programs

Rising Rates of
Alcoholism and
Drug Addiction

Corporations

Federa)

[nvestigation

National
Institute of
Meoholism-
and Alcohol

Alcohol
and Drug
Abiise

Alcohol
and Drug
Abiise

Aleoho!

and Biug
Abuse

Enployee:
Education

Detection
and Law
Enforcement
Knowledge of "~
Causes of
Alcoholism

Industrial
Kcoholisn
Progeans

Special Training
Programs

hesearch and
Development
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o P 1969 1980 ) S
- Value Pole 3 2 1 Q 4/ 1 2 3  ___Value Pgle -
War : Peace B
Nationé 1ism ] , Internationalism
| Local Contro]
Individual

) Pluralism

L] Interdependence

Federal Control ]
Organization
Conformity
Independence
Sociability
Quantity Quality

Permanence | 1 | T ] Innovation

ﬁrivacy

Future Present
) Work . Leisure
‘ Authority [] : participation
Centralization N , Decentralization

Dogmatism 1 , Tolerance
Efficiency o : Social Equity
Technological Means ' , Social Ends

32 ! T 0 /1 3
1569 1980

~ FIGURE is;’ -
Projected Changes In Value Profiles
Of Americans, 1969-1980

Adapted from Hodgetts and Wortman (1975:28).

Note:  This figure shows that the strength of commitwent to certain

pairs of opposing values (e.g:, war versus peace) is Tikely
o to change between 1969 and 1980. Points to the left and right
o of the zero-point indicate the degree of commitment to polar
‘ values along a continuum. For example, the continuum "not-

peace” shows a commitment of .5 to "war" in 1969; the pro-
Jected commitment in 1980 has changed, with a .5 commitment to
"peace." The zero-point should be interpreted as ambivalence.
o X.1.15




of a law: "While the difficulties and dangers of problems tend to increase
at a geométric rate, the number of persons qualified to deal with these _
problems tends to increase at an arithmetic rate" (Dror, 1971:2). q
There are several major characteristics of postindustrial policy
environments which contribute both to the creation of the above probIems,
and also to their resolution. First, there has been a dramatic increase
in the mutua1 dependence of pub11c and pr1vate act1V1ties, both domes=
t1ca11y and in international society. Second, a 1arge number of unantici-
pated social prob1ems--e g:s po11ut1on and ecological degradation, mental
111ness, urban squalor, crime, drug and alcohol addiction--have accom-
panied po11c1es of rapid and unlimited economic growth, industrialization
and urbanization. Th1rd there has been a steady increase in the average
education of blue as we11 as white co11ar employees, one résult of which
js an increase in the nunber and influence of po11cy actors. Related to
this is a rap1d shift in the proportion of service workers, as eompared
to workers in industry and manufacturing, and a resultant change in the
social value attached to work itself. Increasingly, workers seek satis-
faction and fulfillment on the job, as well as through traditional family
and community channels. ’cﬁaﬁgég in §aéi'51 vaméé a’r'é 5156 evident in

trad1t1ons F1gure 1-3 illustrates projected changes in the value prof11es
of Amer1cans in the per1od 1969 1980.

Postindustrial policy environments have also contributed to changes
in the self-perceptions and roles of pract1c1ng public managers and
policymakers. For examp1e, the systematic ana1ys1s of pub11c policy has
acqu1red a measure of 1mportance and value ‘to society that was unknown
in past periods. There has been a gradua1 increase in the involvement
and influence of profeSS1ona1 managers and po11cy analysts, together with
grow1ng societal expectations that experts with specialized techn1ca1
know1edge will be ab1e to resolve major Social prob1ems Spec1a1ized
methods of forecast1ng, evaluation, coordination, and control have been
extended to former1y non-technical areas of politics, culture, and social
relations. In short, at the very moment when policy problems are in-

creasing geometr1ca11y, v1gorous efforts are be1ng made to use technical

X.1.16
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knowledge to subject postindustrial policy environments to more rational

modes of planning, control; and overall societal direction. As we shall
see, such efforts raise fundamental ethical questions about the meaning

of "rational” public action:

STUDY QUESTIONS
Answer each of the questions that follow:

1. ' Define the following terms:

public policy:
?éédé-é;éé:
policy issue:
policy problem:
policy Structurg:
policy actors:

policy environment:

2. Compare and contrast public policies with those formulated and
applied in the private sector.
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3. Dist1ngu1sh betWeen policy issues and policy problems, prOV1ding
examples of each.

4. Provide one illustration each of the policies formulated at
each of the six levels within policy structures.

5. How can the analysis of levels within policy structures help
to distinguish between "strategic" or "critical" decisions,
on the one hand, and "routine" decisions on the other?

6. which of the specif1ed cond1t1ons associatea with post-

industrial policy environments create new problems for

policymakers? Which of these conditions are a response to
policy problems?
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7. Reconsider the conditions of postindustrial policy environments.
Is the distinction between conditions which create problems

and those which are a response to problems a clear one? Which

"responses" might actually contribute to the creation of
problems?

X.1.19




A SIMPLE MODEL OF RATIONAL CHOICE

The study of public policy is essentially the study of rational
choice. When we inquire into the naturé and consequences »f a policy
we seek to understand the reasons why particular courses of action
are chosen. when a po11cy achieves its obJeet1ves by reso1v1ng
such prob]ems as 1nf1at1on,,unemp1oyment or 1nadequate standards of
11v1ng we usua11y think of it as "rational," mean1ng that the appropr1ate
course of action has been chosen to a11eV1ate the problem. By contrast,
a po11cy which fails to achieve such obaect1ves-—e1ther beéause the
coursas of action chosen were the wrong ones; or because the actions
created more preb]ems than they resolved--is normally thought to be
“irrational." There is also a spec1a1 category of actions which are
neither rational nor irrational, since there are no spec1f1c reasons
or cho1ces which gu1ded the actions. The most apprOpr1ate term to descr1be
this category is "non-rational;" a large number of actions occur every
day out of hab1t, custom, rout1ne; or a s1mp1e lack of awareness of
relationships between ends and means.

Habitual, customary, routine, or unconscious actions are incon-
sistent W1th any commonly understood meaning of "p011cy * This is
because po11cy has the common meaning of conscious and goal-directed
behavior. While it is difficult to imagine a po11cy based on na reasons

and no choices, the idea of "non-rational" policymaking does raise a
hﬂﬁbéf of iﬁﬁéftéﬁt prob]ems When comp]ex organ1zat1ons cont1nuous1y

In these c1rcumstances we may w1sh to exclude such choices from the
category of "p011cy," reserving the term for conscious choices which
involve strateg1c or “critical" decisions (Selznick, 1957). In other
words, the conscious and goa1 -directed nature of policy would appear

to exclude those routine decisions that students of public administration
typ1ca11y group under ﬁead1ngs of personne] accounting, training, and
research and development. The essential feature of such decisions is not
their functional character (é.g., personnel), but the degree to which
they are routinized. Reasoned choices (rationality) may no Tonger be
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ﬁéééégafy— "This situation typicaiiy con%ronts organiiations producing

Such organ1zat1ons become high]y rat1ona11zed and we call them
bureaucracies" (Thompson, 1976:64). '

A Tittle reflection should make it Clear that we are dealing with
a paradox: the more "rationalized" an organization becomes, the less
“rational" it is likely to be. Hence; actions which could originally be
described as conscious and goa] d1rected may eventually be described as
habitual, routine; and unconscious. Bureaucratic organizations may
disp]ace their orig1na1 goa]s and become so highly "rationalized" that
policymaking in the sense of con<c1ous1y choosing courses of action to
resolve problems is non-existent. Many public organizations designed
to serve the pu511c m1ght well be described today as organ1zat1ons which
have lost much of their capacity to engage in rational choice. There-
fore, "non-rational" is a more appropr1ate term for policy processés in
many modern public bureaucracies:

Distinctions between rationality; irrationality, and non-rationality
suggest that the essence of po11cy is reasoned choice. When individuals
choose particular courses of action they engage in several 1nterre1ated
components ov reason1ng (1) the definition of a problem requiring
action; (2) the analysis of alternative courses of action available; in-
c1ud1ng pred1ct1ons about the1r probab]e consequences, and (3) the cho1ce
hignly valued or preferred consequences An individual who is making a
rational choice typically reasons as follows: "The first available
course of action ieads to a particular result: The second available
alternative leads to another result. The first result is more valuable
than the second. Therefore the F1rst course of action should be chosen "

If we des1gnate courses of action as A (A]ternatives) and results
as 0 (Outcomes), the problem of choice can be diagrammed as follows:

A, =0

1 71

Ay =0,

0, > 0
choose Ai

~ FIGURE 1-4
A Simple Model of Choice
X.1.21
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The above symbols state that Ai will result in Oi; éhd Aé will result in
0,- Further, 0, is greater than (>) 0, on some scale values. Therefore
(;';) choose Ai:

This simple process of reasoning includes all the essential elements
of rational choice. The first decision premise states that Aj will result
in 0;; while the second states that A; will result in 0,. These are
factual premises, which means that they can be shown to be true or false
on the basis of factual knowledge gained by describing or predicting rela-
tionships between alternatives and outcomes. The third decision premise,
however, is based on human values. This value premise states that 0, is
preferable to 0, on some scale of values--it cannot be proved right or
wrong by factual descriptions or predictions. It is an assertion about
what is good or right for some individual, group, or humankind in general .
A1l rational choices contain both factual and value premises.

The above illustration is one of the simplest possible models (i:e:;
abstract representatives or pictures) of rational choice. Simple models o
have the advantage of clearly pointing out important elements of a problem;
their weakness is that they may distort the complexity of problems. Con-
sider, for example, the following assumptions of the simple model of
choice described above (Zeckhauser and Schaefer; 1968:28):

1. The choice must be confined to one individual. If
choices involve or affect more than one individual,
then it is likely that there will be different and
possibly conflicting sets of factual and value
premises. )

2. The results of a course of action must be known with

certainty. In complex situations of choice, however,

outcomes are seldom known with certainty because all
individuals involved in the choice do not possess
full information necessary to establish factual

and value premises.

3. Results of a course of action must occur immediately.

Given conflicting sets of factual_and value premises,
together with _insufficient information and uncertainty,
results are often known only as they emerge during the
course of action.

‘Imagine how our simple model of choice involves the policy
issue of whether or not to adopt a minimum wage policy for unskilled
workers. Note that the policy problem is defined here as one of wages--
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méﬁﬁ; Suppose Wwe assume that there will be high compliance w1th any
minimum wage 1eg1s?at1on passed by Congress. We might already have
excellent 1nformat1on on the existing snate of affidirs, which m1ght be
one where minimum wage laws do not cover unskilled laborers On the
basis of this information we conclude that me1nta1n1ng the status quo

(no minimum wage laws) will result in an annual average income of $3,000
among unskilled laborers. We m1ght also predict that a minimum wage of
$2.50 per hour would result in an annual average income of $4 500 among
unskilled workers who would be affected by the proposed po11cy Here our
predictions based on the assumpt1on that employers will comply with the

po11cy by ra1s1ng wages to the minimum $2.50 per hour. Factual and
value premises could again be s1mp1y outlined:

A; = 0; (83,000 annual income)
Az = O2 ($4,500 annual income)
O2 > Oi

.. choose A,

- FIGURE 1-5

The above 111ustrat1on fails to sat1sfy one or more of the three
requirements of rational choice outlined above: Many di fferent 1nd1v1dua1s
and groups are involved in the choice of the second a]ternat1ve, including
emp]oyers, who may decide to reduce their complement of unski]]ed laborers
in order to maintain ex1st1ng labor ccsts under a minimum wage (a1ternative1y,
emp]qyers may install machines with a h1gher long-term return or invest-
ment, or hire students, who are not covered by the 1eg1s1ation) In
effect, there is not sufficient 1nfbrmat1on on the prcbab]e results of
the policy, both because the plurality of policy actnrs is 11ke1y to alter
the or1g1na1 factual and value premises, and because there is no direct
past experience with the pe]1cy Without past experience there is no firm
basis for pred1ct1ng results; we cannot construct factual premises that

39
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relate alternatives to outcomes in the absence of identical or h1gh1y
similar actions taken in the past. Even if there were full knowledge
of probable consequences, conditions may change 1n the future. In
summary, one or moreé of the assumpt1ons requ1red in our S1mp1e model of

choice is not justified.

Suppose that a more thorough effort had been made to gather all

relevant information on the p011cy issue oF minimum wages: In addition

to our or1g1na1 a1ternat1ves of m1n1mdm wage 1eg1slat1on and the maintenance
a th1rd course of act1on, reason1ng that the policy problem is not low
wages per se but an absence of skills necessary to qua11fy workers for
h1gher paying jobs. We might have predicted in advance that three sets

of results would follow each course of action. The first course of action
(the status quo) would result in an annual average income of $3,000 among

unsk111ed workers who number 12 000. The sec0nd alternat1Vé (m1n1mum

and new]y unskilled categor1es to a new level of 15,000.

Each of the aluernatives would have 1mportant consequences for the
political fortunes of Congréssmen: Maintaining the status: quo would
result in a probable loss of 50 party seats in highly contested d1str1cts
where labor and welfare r1ghts organ1zat10ns are powerful minimum wage
1egis1at1on would result in no electoral changes, manpower tra1n1ng policies
would result in a net ga1n of 10 party seats in districts dominated by
oppos1t1on party incumbents. -Our simple model of choice now becomes

considerably more complex (Figure 1-6).
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 05($3,000 annual income) + 0,(12,000 jobs) + 65(50 party seats lost)

+

04($4,500 annual income) + 05(9,000 jobs) 85 (no change in party seats)
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N
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+

é7($4;000 annual income) + 05(15,000 jobs) 04(10 party seats won)

b -
w,
1l

0, 50,50

choose A3

FIGURE 1- 6
A Eomplex4ModeJ of Choice

Note that the third a]ternative is preferable to the other courses
of action on all desired outcomes except one (A2 is preferab]e to. A3,
but on]y on grounds of 1ncome) This situation of choice is described
as one in which one alternative is "dom1nant." In the left side of
Table 1-2 be]ow the th1rd alternative dom1nates the first and the secon&,
because it is preferrea on all outcomes save one. In actual 51tuat1ons
of choice, however, there are prob]ems for winich no one a]ternative is
dominant. This situation is described on the right side of Table 1-c.

4]
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TABLE 1-2
Rankings Of Outcomes
By Alterpatives

Gutceme Ranking I Bﬁféﬁﬁémﬁéﬁk?ﬁéfll
Alternative _ Income _ Jobs Elections _ Income  Jobs  Elections
Ay 3rd 2nd 3rd 3rd 1st 2nd
A, ist 3rd 2nd 2nd 3rd 1st
Ay 2nd ist 1st ist 2nd 3rd

A situation of choice in which alternatives can be clearly ordered
accord1ng to préferred outcomes is called an ordinal- ut111ty ranki;g
The main characteristic of such rankings is that fFéy are transitive:
if alternative A1 is preferab]e to a1ternat1ve Az in the pa1red cempar1-

son [AI,AZJ, and alternative A2 is preferable to alternative A3 in the

paired compar1son [A2,A3], thén alternative A1 is preferable to a1terna—
t1ve ﬁa in the pa1red comparison [AI,A3] An ordinal ranking can be
easily constructed by ass1gn1ng a number to each alternative, such that
if A1 is prﬂferred to A3, A1 is ass1gned a higher number. -The person
making a choice maximizes utility (value) by selecting that alternative

with the highest number.

If all pub11c po11cy issues could be analyzed in terms of
ordinal- ut111ty rankings, most policy problems could be easily so1ved
Regrettably, th1s 1s not the case:

D1ff1cu1t ch01ce problems in which attribute rankings

conflict 1ie at the core of the decisions that,mggtf

be made by public policy makers. These difficulties

may arise because their decisions affect many individuals.

Though po11cy A: m1ght be better for one group in

If time is a crucial element we may find for. examp]e
that policy B will be better twenty years from today:
In a third context; policy A might be superior if some -
uncertain events turn out favorably, but policy B
might be a better hedge against disaster (Zeckhauser

and Shaefer, 1968:30).
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STUDY QUESTIONS

8. Define the following terms:

rationality:
irrationality:
non-rationality:

"rationalization:

9. Provide examples of public actions which, givén the natars of

large public bureaucracies, may not be based on rational

i choice.

accounting; persennel; training, research and development)
might be excluded from any definition of policymaking,

since these decisions are neither conscious nor goal-directed.

Recalling that the various levels within policy structures

are_interdependent; under what conditions would it be appro-
priate to include these decisions as part of any definition

of policymaking?

10. A large number of routine decisions (e.g., in areas of
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[ 11, Why might,the tern "non-rational® be appropriate for dsseribing

a large number of actions undertaken within modern public
bureaucracies?
12. What are the three basic components of reasoning present in any

situation of rational choice?

13. What are the key assumptions which underlie simple models of
rational choice?

14. Consider an important policy issue such as the control of inflation.
Provide examples of factual and value premises associated with at
least two different approaches to defining the problem of inflation.

15. What does it mean to say that the main characteristic of an

ordinal utility ranking is transitivity?

X.1.28
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POLICY ANALYSIS AND RATIONALITY

Besp1te the d1ff1cu1t1es of app1y1ng s1mp1e mode1s ofchoiceto comp1ex
prob1ems might be solved by co11ect1ng more and better information. For
example, cannot problems of crime, drug and aleohol add1ct1on; soc1a1
welfare; municipal services, and governmental finance be resolved by
better ca1cu1at1ons of the costs and benefits of different policies and
programs? Is it not poss1b1e that more soph1st1cated methods for analyzing
a1ternat1ves will produce at least marg1na1 gains in the rat1ona11ty of
many pub11c policies? Does not the impressive growth of computerized
information systems prom1se the kinds of h1gh quality information needed
for better po11cymak1ng° In other words; cannot policymaking become
more scientific?

In pr1nc1p1e, methods of policy analysis can improve po11cymak1ng

o in a1most any contemporary issue area. As we have seen, however, po11cy

‘ systems with multiple actors and comp1ex pohcy environments promote
conf11ct1ng sets of value and factual premises, which is the rule, rather
than the except10n Human values influence every element of po11cymak1ng,
from the. identification of po11cy prob]ems to the 1mp1ementat1on of
po1ieiés themselves. In effect, there are multiple definitions of
problems, and it is not unusual that different po11cy actors will select
different sets of a1ternat1ves on the basis of identical information.

Whatever else po11cy ana1ysis may be, it is the app11cat10n of one
or more types of rat1ona11ty to the reso1ut1on of po11cy issues. ’oiicz
ana1zsis is a rational intellectual activity which employs mu1t1p1e
methods to monitor, eva1uate forecast and reconnnnd pub11c po1icies

rat1ona1 intellectual activity embedded in a dynamic social, po11t1ca1
and organizational environment. The po11cy4process may be viewed in terms
of three component activities:

1. Intellectual activities oprrob1em definition,

i forecasting, recommendation, monitoring, and
evaluation;
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2. Managerial activities offp]agr]lngl,}ta?ﬁng, organizing,
controlling and directing operations in the pursuit of

organizational objectives; and

oliticai activities ofﬁnggotiation, persuasion,
)argaining, an

compromise, each of which involves

adaptations of policies in the course of time.

, Poiicy analysis includes several different ways for rationaiiy gene-
rating aiternative solutions to Doiicy probiems These tasks may be
approached in at least four different ways, depending upon the relative
emphasis given to methods, experience, and authority as bases for
choosing preferable alternatives. Public poiicy analysis includes
intellectual activities of monitoring, forecasting, evaluating;
and reconmending poiicy aiternatives. thus placing heavy reliance on

methods as a basis for ch0051ng preferabie aiternatives Fbr examp]e,

systematic comparison of a1ternat1ves in terms of their probabie costs
Equally important; pubiic policy ana1y51s also includes e Eerience as a
source for developing the factual and value premises necessary to carry
out systematic comparisons of alternatives. Authoritz in the form of

beliefs about the intrinsic goodness or badness of po]ic1es, also plays a
minor but important role in public policy analysis.

It is important to recognize that there are. other modes for rationa11y
generating alternative courses of action. For exampie, a variety of
approaches which we might call "moralistic” or "ideological" place
primary reliance on a uthority as a basis for choosing preferable courses

of:action, Here it is the source of statements about pubiic poiicies
which is important, rather than the methods by which alternatives are

generated or their basis 'in human experience Commitments to po]icies
because they are approved by some 1eading person, group or organization
provide examples of authority as a basis for po]icies, as does the
practice of supporting alternatives because they appear to lie within a
particu]ar tradition (e g:s "1iberal ;" "conservative." "humanist,"
"socialist," "capitaiist") Although authority can be the primary basis
for choosing pref’rab]e courses of action, it is important to note that

methods and experience are also employed as secondary or tertiary bases of

16
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choice. Hence, a particular policy may be chosen principally because it
is consistent with the platform of a political party (authority); it may
also be subjected to systematic analysis (methods) and adjusted in the
One of the major controversies dividing students of public poiicy
in the past twenty years has centered on the relative weight which
methods and experience ought to play in the analysis and formation of

public policy. On one side of this controversy economist Charles Lindblom
has written a series of influential books which argue that the experience
of democratic societies in making and implementing public policy ought
to serve as the primary basis for assessing the rationality of any given
policy. For Lindblom, who has outlined with David Braybrooke a theory of
"disjointed incrementalism," policymaking:

is decision-making through small or incremental

moves on particular problems rather than_through

a_comprehensive reform program. It is also endless;

it takes ths form of an indefinite sequence of policy

moves. Moreover; it is exploratory in that the goals

of policymaking continue to change as new ggg%%igggg

with policy throws new 1ight on what is possible an

desirable (Braybrooke and Lindblom, 1963:71, italics

added). :

Incrementalism piaces primary reliance on experience acquired in

the past, as well as that which evolves in an unfolding future; at the
same time it places secondary emphasis on the auihority of the poiiciés
and the methods by which they are generated: The theory of disjointed -
incrementalism employs the authority of democratic processes and methods
for making continuous comparisons of alternatives as important supplementary
bases for assessing whether policies are preferable ones. Thus, incre=
mentalism has been explicity equated with democracy (authority), and sets
of rules have been developed which together represent methods for
generating incremental courses of action in democratic policy settings.
making consistent with the group basis of politics in a pluralistic, demo-
cratic society (Thompson, 1976:67).

The other side of the controversy is represented by an approach to policy-
making that is often described as "comprehensive rationality." Comprehensive
i_)-rr 47
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rationality; sometimes erroneously equated with the discipline of economics
and fields such as operations research and systems analysis; is often
described as an unrealistic methodological ideal. "The ideal way to make
policy is to choose among alternatives after careful and complete study

of all possible courses of action and all their possible consequences and
after an evaluation of those consequences in the 1ight of one's values”
(Braybrooke and Lindblom; 1963.40). In effect, po]1cy issues are treated

as intellectual or technical problems,; thus ignoring the organizational

and soclopolitical dynamics in which policies are formulated and carried out.
Political scientist Thomas Dye (1975:27-31) notes that rational-comprehensive
policymaking assumes that decision makers know all society's value preferences
and their relative we1ghts, 1dent1fy all po]1cy alternatives ava11ab1e,
correct]y pred1ct all the consequences of each alternative, and accurate]y
calculate the ratio of achieved to sacrificed values for each alternative.

Among the many objections to such assumptions the fo]]ow1ng are most

1. There are no genera]]y agreed upon._ societal value
preferences; only those of particular individuals

and groups. .

Values often conflict, making it difficult or im=

possible to compar-é or weigh them.

N
..

3. Po]1cymakers maximize their own values==power,
wealth, status=-and are not motivated to act solely
on the basis of societal preferences.

4, Po]1cymakers do not maximize net values, but rather
satisfy immediate demands for a solution.

prevent policymakers from considering new alternatives,

since previous decisions foreclose present options:

5. Large investments in existing policies and progggmg

6. The costs, ava1lab111ty, and time requ1red to. co]]ect

relevant factual data on all possible policy alternatives

severely limit the search for information.

7. Policymakers and social scientists cannot pred1ct the

full range of probable consequences associated with each

policy alternat1ve

8. Uncertainty about the probable consequences of policy
alternatives induces policymakers to formulate policies
which differ 1ittle from the status quo so as to avoid

unanticipated consequences;

309
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o Desp1te cr1t1c1sms of comprehens1ve rat1ona11ty as an approach
which places primary reljance on methods, it is clear that many
econom1sts, operations researchers, and systems ana1ysts also rely on
experience and authority as secondary bases for assessing the prefer-
ability of po11c1es Continuous search Feedback, and evaluation pro-
cedures built into planning performance and budget1ng systems (PPBS)
reflect a concern with exper1ence, as doés the recent emphas1s on
systemat1c exper1mentat1on as a basis for analyzing social programs
before they are adopted as genera1 policy (Rivlin, 1971). Similarly,
certain varieties of po11cy analysis which go under the name of
"pub11c choice" are indistinguishable from incrementalism in their
reliance on the authority of democracy in economic markets as a secondary

basis for assess1ng the rationality of public policies (Ostrom, 1974)

The point of view adopted here is that pub11c po]1cy ana1ys1s,
proper]y understood, p1aces egua] reliance on methods, experience, and-
authority as bases for assessing the rat1ona11ty of pub11c po11cies
The comparab]e emphasis placed on methods, experience and authority p1aces
policy analysis within those traditions of d1a1ectvca1 1nqu1ry variously
described as "mixed scann1ng" (Etz1on1, 1968) "prescriptive-preferable"
po]1cymak1ng (Bror, 1971:261), and the "design of 1nqu1r1ng systems"
(Churchman, 1971; Mitroff, 1974). Pub11c policy analysis, viewed in this
way, can be contrasted with prescriptive, descriptive, and authoritarian
modes for assessing the rat1ona11ty of policies. These four modes and
their order of reliance on methods, experience, and authority are i1lus-

trated below in Figure 1-7.

Mode OF Rational Choice

Order of S . =T = o
Reliance Dialectical Prescriptive Descriptive Authoritarian
Methods - 1 2 2
Experience [1:1 2 1 3
Authority 3 3 1

FIGURE 1-7
Four Modes Of Rational Choice
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In conclusion, it is important to note that the process of policy
formation involves many competing conceptions of what is "rational;
for this reason policy formation may be described as multirational.
Nevertheless, in Considering this multirational character of policy
formation we are not simply stating the obvious--namely, that individuals
and groups tend to disagree about the sources of policy problems and their
solutions. On the contrary, differences between the four modes of assessing
the rationality of policy alternatives reflect fundamentally different modes
of rational inquiry into public problems. In this context political
scientist Paul Diesing (1962) describes five types of rationality, each
of which is associated with a fundamentally different view of society:

1. Technical rationality is employed to solve technical
problems, such that alternatives are assessed according

to their utility in society.

2. Economic rationality is employed to compare the costs

and benefits of goods and services, such that alternatives

are assessed according to their efficiency in society. _
3. Legal rationality is employed to assess. the validity of q

written rules and recorded precedents, such that alterna-

tives are assessed according to their legality in society.

4. .Social rationality is employed to determine the consistency
of societal norms and values, such that alternatives are
assessed according to their contribution to the maintenance

of social institutions.

5. Substantive rationality is employed to resolve conflicts
generated by applying technical, economic, legal, and

social rationality, such that alternatives are assessed
on multiple bases. Different kinds of reason are appro-

priate for different types of problems.’

These five types of rationality are closely associated with the four
nodes of rational choice discussed above:#Technical and economic rationality,
11ke the prescriptive mods of rational choice, places primary reliance on the
mathods by which alternatives are generated and analyzed. Legal rationality,
like the authoritarian mode, emphasizes the personal, symbolic or ideological
source of alternatives. Social rationality, closely associated with the
descriptive mode of rational choice, places primary emphasis on experience as

a basis for maintaining the consistency of societal norms and values. Finally,
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substantive rationa11ty c1ose1y corresponds to the d1a1ect1ca1 mode of
choice, which places comparable emphasis on methods, experience, and
authority Political scientist Yehezkel Dror's characterization of ,
"prescriptive- prefera51e“ policymaking is one of several approaches within
the dialectical mode. Theory and experience "are all relied upon, the
composition of the mix depend1ng on their ava11ab111ty and the nature

of the prob1em Exp11c1t arrangements are made to 1mprove the qua11ty

of po11cymak1ng through systematic learning from experience, stimulation
of in1t1at1v° and creat1v1ty, staff deve1opment and encouragement

STUDY QUESTIONS

16. What multiple methods does policy analysis employ?

17. Compare and contrast po]1cy ana1ys1s with the process of policy
formation.

18. Define and provide illustrations of the four principal modes.
of rationally generating, analyzing, and evaluating alternative
solutions to policy problems.

e cor e S e e - G T GENP S ay  SETR e Ge R A Gaah . A emMe  EmS WSS G AN Gt M G G mees e mn



PUBLIC POLICY ANALYSIS

7—.----——-—-————‘—.——.——~

19. What is the role of methods, experience, and authority in each
of the four principal modes of rational choijce?

20. Compare and contrast "disjointed incrementalism® and “com-
prehensive ratfonality" as approaches to describing policy-

making. Now compare and contrast them as approaches to pre-
§g£i§i§ﬁ;pglicies. How does the role of methods, experience,
and authority change when we move from questions of descrip-

tion to prescription?

21. List the objections to comprehensive rationality as an approach
to policymaking.

22. What are the major differences between dialectical, descrip-
tive, prescriptive, and authoritarian modes of rational choice?
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7[“"‘“'—‘"“"‘7-—“"‘7‘- —————————————————————— -l:
23. List the five fundamental types of rationality and their characd
teristics. ‘
i 24. What are the major points of similarity between dialectical

modes of rational choice and substantive rationality?
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THE PROCESS OF POLICY FORMATION

Four modes fbr assessing the rat1ona11ty of alternative courses of
action==the d1a1ect1ca1, descript1ve, prescr1pt1ve and author1tat1an
modes--re1y in fundamenta]]y different ways on methods, experience; and
author1ty as bases for analyzing pub11c po11c1es Now we shall consider
in more depth the kinds of methods available to the policy analyst, wh1ch
we shall call pollcysanalytjc,procedures The use of these procndures
perm1ts the analyst to transform exper1ence into pol:cy-;nformationa]

comgonents. Exper1ence and methods are therefore interdependent, they

which can be v1sua11zed as po11cyr1nformationa1 transformatuons Policy-
1nformationa1 components are transformed one into the other by the app11ca-
tion of policy-analytic procedures.* In F1gure 1-8 below there are five
po11cy-informationa1 components, illustrated as rectang1es, and six po11cy—
analytic procedures; which are drawn as ovals. Policy-informational trans-

formations are depicted as connecting arrows (F1gure 1-8). . i

the po11cy-1nformat1ona1 components A po11cy problem arises in connec-
tion with three sets of circumstances. First; a human value or need

must be identified. Second certa1n events (e g ris1ng costs of munic1pa1
services) must be defined as a public po11cy prob1em—-1 e., as events

which somehow interfere-with the realization “of-values or the satisfaction - oo
of needs among some segment of a community. Third, individuals or groups
beyond that part of a community immediately concerned must perce1ve them-
selves to be affected and 3o1n in organized political action. The

problem then becomes a "puB11c" one. For a problem to come into existence,
however, human values and needs must first be compared with some set of
events: An identical set of events--e. g.s the deter1orat1on of housing

in central cities--nay or may not be defined as a public prob1em, depend1ng
on whether the views of urban, Suburban, or rural populations are considered.

~_"Readers familiar with the logic of science will recognize some basic
similarities (but also d1fferences) between this schema-and others which
are used to illustrate scientific inquiry as a dynamic process (Wallace,

1971). 54
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In short, no policy problem is "value-free," since human values and needs

provide the basic categories according to which policy problems are
identified.

alternatives,available to alleviate or resolve discrepancies between
values or needs, on the one hand and evernts on the other For example,

increasing the availability and quality of central city housing might be
accomplished through public investments in private construction activities,
the establishment of public housing authorities, the provision of rent
subsidies to urban landlords, or the disbursement of public home improvement
'ioans In order to identify a set of appropriate policy aiternatives,
however, policy-analytic procedures of foreeastigg must be employed to
predict the prgbable consequences of alternative courses of action.
Forecasting permits us to establish the factual premises necessary to

make a rational choice. Nevertheless, factual premises alone are in-
sufficient to transform policy alternatives into policy actions, since ‘
any choice reqUires that we have at least one value premise. Course of :
action Al may lead to outcome 01, which is different from 62, but: the

chOice between these two outcomes cannot be made unless they can be com-

premise Factual premises and value premises are both necessary to apply
praééaﬁres of recounendation,such that policy alternatives may be chosen
and transformed into policy actions.

- The transformation of policy problems into policy alternatives and
policy actions therefore involves two policy-analytic procedures: foiécéstinﬁ
and recommendation. Forecasting, which is a special technical term for
various kinds of prediction. assumes that we are first able to monitor
events and related courses of action (e.g., the physical condition of urban
dwellings and the behavior of landlords receiving subsidies). Monitoring
itself is simply a special term for the description of events. Forecasting
presupposes (i.e., requires before it can be done at all) monitoring, since
predictions can normally be made only on the basis of knowledge of similar

events which have occurred in the past. Similarly, recommendation
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presupposes forecast1ng as well as evaluation, since rational cho1ce
requires both factual and value premises. Finally; evaluation pre-
supposes monitoring, since information about certain kinds of events
prov1des the factual prem1ses which are to be eva1uated

{T]he first thing that has to be done in the

analysis of a _public policy issue is to menitor.

relevant conditions. Once monitoring is performed

you are in a position to either forecast or evaluate

the policy. To prescribe for recommend] you must

first monitor, forecast and eva1uate (Coplin,

1975:23-24).

These p011cy-ana]yt1c procedures are based on s1mp1e and conmon]y
used methods for making statements about the world. Descriptive state-
ments refer torthe ex1stence of @vents; or their causes; while predictive
statements refer to the likelihood that events or actions will occur in
the future. By contrast, evaluative statements refer to the goodnéss or
badness, r1ghtness or wrongness, of particular events. Prescr1pt1ve
statements, which presuppose each of the other types of statements, refer
to preferred events wh1ch have been pred1cted in the future. These four
types of statements are classified below according to time and the nature

of their premises (Figure 1-9).

Types of Premises

Time Factual Value
Past/Present Descriptive Evaluate
Future Predictive Prescr1pt1ve

FIGURE 1-9

Statements About Public Policy
Classified According To Time
And Type OF Premise

o
\J\
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The app]icat1on of procedures for forecast1ng and recommendat1on
1s sometimes thought to be sufficient for attaining h1gh levels of
confidence that po]1c1es w111 resu]t in preferred outcomes were th1s

(e g R c1t1zens advisory groups, auditors genera], congress1ona1 connnttees)
would s1mp1y be cost]y and unnecessary additions to government. The out-
comes of policy actions would not require the app11cat1on of procedures

of mon1toring,and eva]uat1on, since all preferred consequences would be
known in advance. Policy. performance--1 e., the degree to wh1ch pub11c
po11c1es ach1eve the1r inténded obJect1ves--wou1d be known at the moment

a po]1cy is recommended But, as we have seen, po11cy recommendat1ons

are subject to vary1ng degrees of uncerta1nty which derive from incomplete
information, the complexity of policy issues, and conflicts among multiple

policy actors.

G1ven these comp11cat1ons, po11cy-ana1yt1c procedures of mon1tor1ng

about pollcygoutcomes and pol4cy performance. The outcomes and performance
of policy actions cannot be known in advance with complete certainty; some-
times they cannot be reliably pred1cted at all. Mon1tor1ng and forecast1ng
therefore perform a crucial rale in prov1d1ng information after po]1c1es

havé been adopted. Monitoring and evaluation are not s1mp1y requ1rements

of forecasting and eva]uat1on, they are also necessary for continyously
generat1ng new experience in the course of 1mp1ement1ng po]1c1es Piro-
cedures of mon1tor1ng and eva]uat1on prov1de us with information about
po]1cy performance which may lead to (1) the identification of a new policy
proble : (2) an adjustment of policies by recommend1ng new courses of action;

or (3) dec1s1ons to continue a po]1cy unchangeo or terminate it altogether.

Po11cy format1on is therefore a dynam1c process composed of 1nter-

Nevertheless, if we recall criticisms of comprehens1ve rat10na11ty as an
approach to po]1cymak1ng we will recognize that processes of po]1cy formation
are not wholly regu]ar sequent1a1, or invariant: (1) policies are somet1mes
formulated by individuals who perform highly Spec1a11zed technical funct1ons
(agency policy analysts), and at other t1me; in situations where many

!
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ébeciaiists and non:speciaiists interact: (2) poiicies are sometimee Formu-
periods of time; (3) po11c1es are sometimes formulated with a high degree
of methodological rigor, throo§ﬁ the application of formal statistical
techn1ques and mathematical node]s, and sometimes in an essent1a11y
intuitive and "extra-rational® manner; (4 po]1c1es sometimes rely heavily
on experiences generated in the course of 1mp1ementat1on wh11e at other

occurred in the past and therefore "must" occur in the future, and (5)
some po]1c1es are carefu]]y monitored and eva]uated while others are
approached with no systemat1c procedures at all. Whatever the exact
pattern of deviation from the scheme presented above; the re]at1ons be-
tween components and procedures prov1de us w1th a systemat1c framework
in complex po]1cy env1ronments The framework also enables us to assess
the merits both of sc1ent1f1c and popular theories of po]1qy formation,
which may or may not tell us very much about the ways that policies are

actually made.

Return1ng to our discussion of four modes of rat1ona1 choice; it
should now be clear that the prccess of policy formation cannot be
adequately represented as one which is or ought to be un1versa11y reliant
on either methods or experience, as the controversy between “incrementalism"
and "comprehensive rat1ona11ty” suggests. The dynamic 1nterdependence
between the five policy-i nformat1ona1 components (exp erience) and six
po]1cy analytic procedures (methods) suggests that po]icy formation may
best be descr1bed as a d1a1ect1ca1 process 1nvo]v1ng re1at1onsh1ps between
theory and: pract1ce, on the one hand; and inductive and deductive approaches
to 1nqu1ry on the other. These relationships are illustrated below as

two basic dimensions of policy processes (Figure 1-10).
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The two dimensions of po]1cy formation 111ustrated above (F1gure 1- 10)
he]p 12 provide answers to several key quest1ons about the role of palicy
ana]ys1s in pu511c administration. Po]1cy analytic procedures of fore-
casting and recommendation; for example, are always applied on the basis
of the concrete experience of particular individuals and groups. Efforts
to app]y techn1ques of trend ana]ys1s, eomputer simu1at1on, and strategic

these may be-=are always rooted in the experience and values of particular
segments of a community. Hence, the app11cation of exper1ence to po]1ey
actions (deduction) is heav11y dependent on the methods by which that
exper1ence was generated (induction). If exper1ence results in the identifi-
cation of the wrong problem, then even the most rigorous of policy-analytic
methods will not he]p Indeed, they may make matters worse.

Second; it is not sufficient to have well designed po]1c1es and
programs; so 1aﬁ§ as these cannot be systemat1ca11y monitored and evaluated.
Economist Alice Rivlin's cr1t1que of social programs executed dur1ng the
War on Poverty emphas1ees that the most well- 1ntent1oned app11eations
of exper1ence to the so]ut1on of social problems cannot replace experience
generated through systematic monitoring and evaluation procedures (R1v11n,
1971). This is because there are a laroe number of political and adminis-
trative factors--for exampie, the legitimation, commun1cat1on, coord1nat1on, .
staffing, and control of policies and programs--which cannot be anticipated
even with the most comp]ete 1nformat1on and sophisticated ana]yt1c procedures
Conditions may change markedly in the course of po]1cy 1mp1ementat1on, thus
dramatical]y 1nf1uenc1ng po]1cy outcomes In short po]icy-ana]yt1c pro-

as those designed to app1y exper1ence in the form of forecasts and recommenda-
t1ons

Third, the formulation of policies is c]ose]y linked to the1r
1mp1ementat1on In an 1mportant sense; d1fférent v1ews on po]1cy formulation

pract1ce " Nevertheless, theory and practice are 1nterdependent, it is
impossible to have one without the other. Hence, the definition of a po]1ey
problem exerts a decisive impact on policy actions, and vice versa, such
61

X:1.45



PUBLIC POLICY ANALYSIS

that popular conceptions of the supposed dichotomy between "theory“ and
"practice" are surely exaggerated The 1nterdependence of theory and
practice—-of po]icy formulation and 1mp1ementat1on--1s further illustrated
(F1gure i- 10) by the amb1guous or marg1na1 position of pol1cy-1nformat1ona1
components labelled policy alternatives, policy outcomes, and po11cy
performance Information about these components is as much a matter of
how problems were originally defined as it is a matter of concrete
pract1ce S1m11ar1y, pol1cy problems policy performance, and policy
actions also occupy a marg1na1 position. between inductive and deductive

methods of generat1ng and appiying experience Each of these pol1cy-

the form of pol1cy alternatives, as well as by the generat1on of new
experience in the form of pol1cy outcomes. In summary, the conceptualiza-
t1on of elements of the process of pub11c po11cy Format1on (Figure 1 8)

of methods and experience, inducticn and deduction, theory and pract1ce

In succeeding. units we shall consider these 1nterdependenc1es in more
depth, beginning first with an examination of the ways that information
about policy outcomes is transformed into policy problems.

STUDY QUESTIONS

25. Define the five po11cy—1nformat1ona1 components

e e - - G- — — —— v e —— . e e e et e e MR Sms W W e eee e Tee TS eem e e - e




28.

29.

30.
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31.

THE LOGIC OF PUBLIC POLICY ANALYSIS

Define the six policy-analytic procedures.

How are policy-informationai components transformed one into
the other?

List the methodological prerequisites of forecasting, evalua-

tion, and recommendation.

How are factual and value pféﬁiSés related to time?

List five reasons why the process of policy formation is
not regular, sequential, or invariant.

Describe the two major dimensions of policy processes and

their relation to each other.

63
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SELF-TESTING EXERCISE

1. There are literally tens of thousands of major, minor, and functional
policies applied every day within the various issue-areas of public
policy in the United States.

(a) True
(b) False

2. A1l groups may agree on the ‘importance of a policy issue, but may

differ markedly in their re::z--%ive definitions of the problem.
(a) True

(b) False

3. Standard operating pr-. .. . rules ai- examples of routine policies
which have no influenc: on ategic dec’sisns associatea with major

(a) True
(b) False
4. As policies proceed from the minor and functional categories to the
secondary and major levels, public organizations have less freedom
to develop policies autonomously. '
(a) True
- (b) False

respect tc poli
(a) True
(b) False

¢ accountability are more likely to be raised with
S

5. Questions of public ac
cies at the upper levels of policy structures.

on: .
(a) The characteristics of policy environments
(b) The involvement of policy actors
(c) The ways in which policy problems are defined
(d) The level of policies within policy structures
(e) A1l of the above

66
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@
~3

In 1969 the four most strongly held values of Americans seemed to be
nationalism, quantity; work, and efficiency. In 1980 these same
values are likely to be he]d

(a) very strongly

(b) strongly

(c) weakly

(d) very weakly

(e) not at all

geometric rate, the number of persdns gualified to deal with these
problems tend to increase at an arithmetic rate " This statement
describes Dror's . .

8. ?Whiig,Ehe”diffiéuiiies,andfdiﬁéersré? pfdbléﬁs tend to 1ncrease at a

9. The major elements of a policy systemare ____ .~ . ...,
and - ______

10. The process of "rationalization" in modern public bureaucracies is a

good example of:
(a) rationality
(b) non-rationality
(c) irrationality
(d) multirationality

11. The following illustration shows that:

(a) Al will result in 61

(b) Az will result in 02
(c) 02 is preférab]e to O1
(d) A; is preferable to A,
(e) a; b, and ¢ only

(f) a, b, and d only

(¢g) a, b, c, and d

Alternatives/Outcomes Deaths
. Ai = G'i (+2) +3 ;Hig’h’) |
- Az = 0, (+1) '+2 (Medium)
85 > 0; +1 {tow)
2 1 B ] I
- - 0 (None) | E7
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12. What conclusion would you most likely reach in the decision
situation illustrated below?
(a) choose A; '
(b) choose Aé

(c) no rational choice is possible

(d) choose Aj and A,
| <lv////

=0+ 0

Ap =03+ 0
0; > 0y
0, < 0;

13. The decision situation illustrated below is best described as one
with the following properties:
(a) ordinal utility ranking
(b) multirationality
(c) transitivity
(d) iﬁfiéﬁ§iff%ify
(e) a, b, and c only
() a, b, and d only
(g) a and ¢ only

» p -]
W ™N [ o
" #" §
o o o
~ £ (3
IR
. [} ) (=}
(o NI § W VI
+ o+ o+
o o o
Wi N W
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14. Every act of rational choice may be said to have the following elements:

15.

16.

17.

19.

(a) the analysis of alternatives
(b) the choice of alternatives
(c; the definition of a problem
(d) a1l of the above
(e) a and b only

Simple models of rational choice assume:
(a) a single decision maker
(b) certainty
(c) full information

(d) transitivity

(e) all of tie above

(f) ~a; b; and ¢ only
Policy $ystems are typically composed of multiple actors and compiex
policy environments, such that conflicting sets of factual and value

premises are the rule, rather than the exception.
(a) True
(b) False
Policy analysis is a rational intellectual activity based on the
application of the following methods:
(a) monitoring
(b) evaluation
(c) farecasting
(d) racommendation
te) a; c, and d only
(f) all of the above
Policymakers are ofter able to identify all or most of society's -

value preferences prior to recommending and implementing alternative
solutions to problems.

(a) True

(b) False
Scientific research has shown that policymakers tend to maximize -
net or overall societal values, rather than satisfy immediate demands
for a solution.

(a): True

(b) False
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20. Policymakers, with the assistance of social scientists; can often
accurately predict thé conséquencés of all or most available policy
alternatives.

(a) True

(b) False
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ASSIGNMENTS

1. A report on American education by sociologist James S. Coleman and.

his colleagues has generated intense debate on edicational policy since B
its publication in 1966. The “Coleman Report," published under the title

Equality of Educational Opportunity (Washington, D.C.: U.S. Government
rinting ice, 1966), chalienged many assumptions about the impact of
educational policies on student learning and achievement in the United

States. For example; the Coleman Report suggested that such factors as

pupils per teacher; investments in equipment and facilities, teachers'

salaries, and: the quality of curricula has no_significant influence on
student learning and achievement.  Instead, -t was found that fam; Yy
backgrounds of students and their peers were closely related to aptitude,
attitudes toward education; and.scholastic achievement scores. Further;
Colesian and cJlleagues found that black schools were not physically inferior
to white schools, and that black teachers have about the same education,

experience; and salaries as white teachers.

In studying the policy implications of the Coleman Report the U.S.

Civil Rights Conmmission found that black students attending predominantly
black schools had lower levels of aspiration and achievement than black
students attending predominantly white schools, who alsoc had the same:

or very similar family backgrounds as black students in predominantly
black schools. The average difference in_achievement between these two
groups of ‘black students was more than two full grade levels, although
the achievement levels of white students in classes almost half black

in composition_were not lower than white students in all-white schools.

Lastly, special programs carried out in black schools were found to

have no' significant long-term effect on achievement: levels.

~ The U.S. Civil Rights Commission used many of the conclusions of the

Coleman Report to support policy recommendations designed to achieve racial

balance through school busing., Since the appearance of the Coleman Report
and subsequent efforts to implement busing policies, however, a number
of policy actors--including government agencies, professional educators, °

social scientists, black leaders, and white neighborhood groups, to mention
the most important actors--have disagreed continuously and some-
times violently about the report and its implications for public educational

policy. Listed below are a series c¢f statements from this debate.

_ Each of the statements below are primarily descriptive, prescriptive,
evaluative, or predictive. Place the appropriate term {1i.e., descriptive,
prescriptive, evaluative, or predictive) beside each statement below:

____ "Since schools in large urban areas are primarily

black, the hopes or biacks for nigher educational

achievement cannot be realized."

the myth of white supremacy."
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“Educational reform will not bring about economic
equality, since research shows that there is'no
association between school achievement and earnings;

either for whites or for blacks.”

do not improve their performance relative to white
students."

"8lack students bused to predominantly white schools

__ "School busing is a failure, Since it doesn't help.

black students, and perhaps even results in psychologica!

harm. " | .
____ "In the long run; school busing is the only available
' alternative with which to correct racial imbalances in
public schools,; and should therefore be adopted as the

only solution consistent with democratic traditions.”

“True social equality can only be achieved througn a
radical redistribution of income."

"A national policy of compulsory busing ought to be
adopted as soon as possible.”

"Radica’ educational reforms, including massive invest-
ments i~ special programs for disadvantaged black.
students, shauld be adopted to alter fundamental in-
equalities of opportunity in the country.”

"Community control of schools is a more important
objective than any abstract liberal commitment to
goals of social equality."

2. Each of the following statements about pub’ic policy involves factual
premises, value premises or both. Designate ¢i:h Statement below as including
factual premises (FP), value premises (VP), or both factual and value

premises (FVP).

"Increasingly, Affirmative Action programs in federal

and state jurisdictions are demonstrating that all
human beings are created egual.”

"The establishment by the General Accounting Office

of procedures for performance auditing is resulting
in the recognition that many municipal services are

declining in quaiity."
_____ “The Law Enforcement Assistance Administration (LEAR)

— was established to attack increasing crime rates as

our most important unresolved social problem.”

"The black family structure, weakened during the long
T era of slavery; has been maintained in its essential
form by welfare programs which insure that black males
will continue to play a minor and ineffective role in
the family." i)
: Y 1.5A ]?12
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@ ____ "Alcoholics and other drug addicts who do not possess

adequate motivation to control their habit should be

excluded from treatment programs under the proposed

legislation.

"Welfare recipients are unlikely-to seek or retain .

employment if they receive a guaranteed annual income

exceeding the subsistence level."

“Increasing the quality of early childhood education

is the program's most important aim."

*Management information systems appear to threaten

fundamental individual freedoms guaranteed by the

Constitution."
3. Each of the four modes of rational choice is closely related to one
or more of the five types of ratiorality discussed in Unit 1. Draw lines
which connect medes of irnquiry -to the type of rationality with whizh each
mode is most closely associated.

Mode - Type

‘ Dialectical Technical
Descriptive Economic
Prescriptive Legal
Authoritarian ~ Social 7
' Substantive

4. Think carefully about a public policy with which you are familiar, either
bECEUSé it has been ‘impO?‘taﬁt to your agency or because you have had some
other relevant experience (e.g., a term paper in one of your class&s) with
the particular policy. Describe the policy in terms of its five policy-
informational components and the six policy-analytic procedures used to
transform one component into another. Use the space provided below for

your answer. '

(a) What was the policy problem? -

(b) What forecasting procedires were used to predict the results of

alternative courses of action?
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(c) What were the policy alternatives?

(d) What procedurés for making récommendations wére used?

(e) What policy actions were taken?

(f) What procedures for monitoring results of action were used?
(g) What were the policy outcomes?

(h) What procedures for evaluating outcomes were used?

(i) What was the level of policy performance?

(j) wWas a decisi.n made to continue the policy unmedified? To.
terminate it altogether? To modify the policy by identifying
alternatives? Describe this decisTon.

N
m\
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(k)

What events were originally defined and classified as problems?
In terms of what values or needs? Did the definition and
classification of events change in the course of implementing
the policy? In what way?

-\I
<!
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ANSWER KEY FOR SELF-TESTING EXERCISE

1.(a) 2. (a) 3. (b) 4. (a) 5. (a) 6: (c) 7: (d) 8. "Dror's Liw"

9. policy actors, policy environments; and public policies 10. (b)
11. (&) 12. (¢) 13: (g) 14. (d) 15. (&) 16. (a) 17. () -18. (b)
19: (b) 20. (b)
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POLICY PROBLEMS

INTRODUCTION

Policy prob]ems are human va’ues or needs, se1f~1dent1f1ed or
identified by others, which may be realized or satisfied through public
action. This definitien has the advantage of pointing out the impor-
tant role of human values and needs in identifying po]icy prob]ems, it
has the disadvantage of overs1mp11fy1ng the nature of policy problems,
since elements of prob]em identification are complex and far from
obvious. In this unit we shall therefore examine in greater depth
(1) the nature of policy problems, including their key e1ements and
essential characteristics; (2) the effects of popular and scientific
myths on the identification of policy problems; (3) the role of cer-
tainty. uncertainty, and r1sk in shap1ng po11cy prob]ems with different
structuies; and (4) the uses of value clarification in policy ana]ysis
We shall begin to examine these questions by focu51ng on problem i3~~tifica-
t1on, a po11cy-ana1yt1c procedura which makes it possible to tran

informaticn about policy outcomes itta po11cy problems;

X.2.1
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" LEARNING OBJECTIVES

After comp]eting th1s unit you shou]d be ab1e to:

1. Identify the essent1a1 e1ements and major characteristics of
policy problems.

2. Distinguish between various popular and scientific myths about:

policy problems.

3. Compare and contrast. prob]ems accora1ng to d1f?erent degrees

of "structuredness" and recognize the operation of errors of

the third type (Error III) in policy analysis.

4, Differentiate among processes of prob]em~so1V1ng, prob]em-
prospecting, and problem-unsolving.

5. Apply alternative strategies of inquiry to the same problem
domain.

6. Ap’p’iy different approaches to identify policy problems.

7. Employ methods of value clarification to make the

subjectivistic, artificial, and dynamic nature of policy

problems explicit.

51
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KEY TERMS AND CONCEPTS
Problem Identification Problem-solving

Popular Myth Problem-prospecting

e 0 ¢

Self-fulfilling Problem-unsolving

Prophecy

o B Formal-déductive Mode of
Scientific Paradigm . Inquiry

Inductive Mode of Inquiry

Well-structured

Problem S o ’
L Dialectical Mode of Inchiry
Structured Problem ,

Value Clarification

111-structured Problem

Error of the Third
Type (Error fff)
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OVERVIEW

objectives Tasks Resources Evaluation

1. Identify the , Study Questions ~ Unit. ' Self
essential elements _ 152 Narrative
and major charac- Test Questions
teristics ¢f policy 152
problems.

2. Distinguish between Study Questions ~ Unit i Self
various scientific 354,55 Narrative
and popular myths Test Questions

about po]icyaproblémi 2,3,4,5,6,7
and explain their
role in policy
analysis.

3. Compare and contrast | Study Questions __Unit Self and
probliems according . 6,7,8 Narrative : instructor
to different degrees | Test Questions
of "structuredness" 1,8,9,10,11
and recognize the Unit Assignment

4

operation of errors
of the third type

(Error ;1) in policy
analysis.

4. Differentiate bet- Study Questions Unit Self
ween logical pro- 910 Narrative
cesses of problem- Test Questions
solving, problem- 12,13
prospecting, and
problem-unsolving.

5. Apply alternative - Study-Questions Unit Self and
strategies of inquiry - 17,12 instructor
to the same problem Unit Assignment
domain. 1

6. Apply different Unit assignment _ Unit Seif and
policy-analytic pro- 2 Narrative instructor
cedures to identify

. policy problems:
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Objectives | Tasks Resources Evaluation

P

7. Employ methods of | Unit Assignments _Unit self and
value clarification 344 Narrative instructor

to make the sub-

Jectivisitic, arti-

ficial, and dynamic

nature of poiicy
problems explicit.
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THE NATURE OF POLICY PROBLEMS

Public policies are authoritative guides for carry1ng out aovernmenta1
action in nat1ona1, state, regional, and municipal jurisdictions. This
definition 1mp11es that pub11c po11c1es have c]ear]y 1dent1f1ab1e goa1s,
it a]so 1inks the idea of public policy to government action. While most
public policies do in fact involve recognizable goals, there are many public
prob]ems which persist or arise from an absence of goals and actions of
government. Foi ihis reason we shall expand our definition of pc11cy such
that it includes inaction: "Public policy is whatever governments choose
to do.or not to do" (Dye, 1975: 1).

This exptided definition enables us to consider an essential aspect
of re1at1onsh1ps between po]1cy outcomes and po11cy prob]ems--gol1cz

Qroblems may arise frsmelnformat1onAaboutftnefconsequences of _government
actfon as we11 asAgovernment 1nact1on; This characteristic of poi'hy
problems serves to emphasize the importance of iriformation available praar
to the identification of po]1cy prob]ems, it also raises d1ff1cu1t1es in
making Judgments about the degree to whiih policy problems are the result
of government 1nact'on5 since groups with contrast1ng pol1t1ca1 beliefs
(e.q. conservat1ves; liberals, and radicals) take different positions on
the responS1b111t1es of government in reso1v1ng po11cy prob]ems For
example; conflict concerning the role of ¢avarnment in protecting the
environment reflect different views of pciicy outcomes and thsir relation

to government action and inaction.

Po11cy problems are somet1mesthought to be eas11y 1dent1f1ab1e pro- '
vided sufficient information is available on the consequences of po11cy
outcomes, a v1ew which is often expressed by such statements as "It's
easier to raise problems then to find so1ut1ons " For severa] reasons th1s
view is 1arge1y a product of convent1ona1 wisdom and popular myth First,
the identification of policy problems is JUSt as difficult as F1nd1ng
solutions Second, the nature of courses of action be11eved to be possible
depends d1re\t‘y on the ways in which a particular prob]em is 1n1t1a11y
jdentified. Third, a poorly identified po11cy prob1em will almost certainly
result in the choice of the wrong po]1cy alternatives. Last]y, the identification
of problems depends only in part on the availability and quality of in=
‘formatic about policy outcomes.
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In general there are three key elements which must be present before
any boiicy probiams can be identified: (1) information about events as-
sociated with government action or inaction; (2) expectat:ons,that events
can be altered in some s1gn1f1cant way, and (3) gudgments that some course
of action 1s preferabIe on some sca]e of human values or needs The presencé

Prob]em 1dentiflhat1on,1tse1f refers to the procesc of using information

about policy outcomes such that expectat1ons about possib]e future states
may be linked exp11city with Judgmerts about the value of present events

or conditions.

&nvironments ; 1t shou]d be c1ear to EFL 2 is no convenient way of
objectively defining a broad range »f probicns within many of the most
important policy envircnments. Policy issues surrnunding education, revenue
sharing, crime prevenu1on, foreian aid, drug addiction and alcoho11sm,
industrial health and safety, and environmental protection ciearly permit
the identification of mu1t1pse po]1cy problems. In the area =f education
one source of information on policy outcomes in e’ementary and secondary
schoo]s {Equa11ty of Educat10na1 0pportun1ty, 1966) has produced multiple
definitions of problems in American schools. Conf11ct1rg points of view

of the meaning and implications of the Co]eman Report are directly related

to procedures used to 1dent1fy prob]ems in shore, there are h1gh1y
variable sets of information available on the "problem" of educational
opportunity in the United States.

Uur examination of the three key elements of any policy problem
(information, expectat1ons Judgment) should serve now as a basis for con-
sidering some of tn. essential characteristics of policy problems as they
envalve in comp]ex po]1cy environments. PoT1cy problems typically possess
the following characteristics (Churchman, 1971; Ackoff, 1974a, 1974b; Rein,
1976):

1. Subjectivity. Events, actions, and conditions are

selectively defined, described, and c]ass1f1ed7
Selectivity is not "unsc1ent1f1c," it is rather
unavoidable; given that reality is inexhaustible and
Cahhot be ful]y recognized or known: Explanations
are aisv subject1ve insofar as assumptions that are
incapable of scientific proof in any form (e.g.,

accimintiane AhAit Fha natiiva AF himan hainas
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‘kpowledge; societies and the world as a wholej :
are regularly employed as a basis for explaining ‘
events, actions, or conditions (Sutherland, 1974).

2. Artificiality. Po]icy problems are possibié only
insofar as human beings aré capable of making
judgments that certain courses of action are pre-
ferable on some scale of values . ~7ud4s. Social
problems and the societies .in w.. . Fuy arise are ,
products of human activity; while sscieties and social
problems are objective insofar as reqular patterns
of behavior or social institutions can be known and
predicted, human beings are both the products and
the creators of society and social problems.

Dznamlcsf Policy prob]ems are constant]y changing,
both as a result of newly emerging patterns of conflict,

(XY

bargaining, and consensus-formation among groups with

different values and needs, but also as a consequence

of experience and its effects on the process of

identifying new problems and modifying expectations

and evaluations of old ones.:

4. Infiniteness: There are as many ditfer-nt so]ut1ons

to a given set of problems as there are c2finitions,

descriptions; classifications, expianations, and

eva]uat14ns of events, actions; and conditions. PFB-

and sometimes “unso]ved" (Ackbff 1974a)

5.- Interdependence. Pe11cy preb]ems in one area impact
upon and:are influenced by problems in another area:
The quality of information available to identify a
problem, as well as our _expectatinns that conditions
may be improved in the future; gcer-nds heavily on our
recognition that policy problem: nave nultiple ex- -
planations and multiple conseqi ~c (e.g: ecological
destruction derijves from industr... growth -transportation
networks, marketing practices; conSumer preferences,
and the distribution of political power,; while its
consequences are felt in areas of employment, health,
wvelfare, safety, and party politics).

§7
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STUDY QUESTIONS
Answer each of the questions that follow:

1. "Our problem is not to do what is right," stated Lyndon
Johnson during his years in the White House. "Our problem
is to know what is right." (Quoted by Rebert C. Wood,
Undersecretary, Department of Housing and Yrban Development,
in R. A. Bauer and K. J. Gergen (eds.) The Study of Policy
Formation, New York: Free Press, 1968 T V). Considering )
major characteristics of policy problems--i.a., subjectivity,
artificiality, dynamics, infiniteness, and interdependence--

* i1 what extent can we know in advance which policy is the
"right" one?

2. A commonly accepted viewpoint among many ‘polizy anaiysts in
universities and the government is that poiicy formation can

be made "objective," in the sense that the analysts own valuas

can.be eliminated from the process of formulating policy.
problems. Given the three essential elements of any policy

problem consider the extent to which this claim about the
value-free nature of probiem formulation can be sustained.




PUBLIC 0OLICY ANALYSIS

POPULAR AND SCIENTIFIC MYTHS ABOUT POLICY PROBLEMS

eur exam1nat1on of key e]ements and essentiai character1st1cs of
about p611cy prob]ems are inaccurate or distorted. One conven1ent way
to discuss such points of v1ew is to consider the preva]ence of popular

myths about po11ey prob]ems Lpgu]aremxt is a partial truth, a
distortion of events, such that “a selective perception of much availabie
evidence. : perm1ts men to make some genera] sense out of half-understood
and incomp]ete]y observed events" (Lowry, 19:%: 20). A popular mytw,
however much it may distort the actual meaning of events, may nonethe]ess
be useful insofar as it makes it poss1b1e to make some situation intelligible:
Certain myths surround1ng Affirmative Action-Equal Emp]eyment Gpportunity
policies of federal and state governments- for examp]e white male stereo-
types of "unqua11r1ed" minorities aggrese1ve1y seeking jébs that they do
not deserve; as well as m1nor1ty sterzotypes of white personnel off1cers
systemat1ca11y "discriminating" aga1nst queiitied blacks and women--are
distortions of rea11ty At the same time these popular myths seryve as
axplanations of events; pointing to the fact that some minority applicants
are uané11f1ed and some pErsonne1 orficers dir::‘minate on racial and
sexua] grounds. The danger ef such myths is that they are not recognized
as par*1a1 fyths and d1stort1ons, but as fu11y adequate exp]anat1ons of
given conditions. One consequence of myths is that people act in agcordance
with them chiefly because there 1s always some evidence that can be offered
in support of d1storted preconcept1ons In th1s way popu]ar myths contribute
to the deve]opment of self-fulfilling_ prophec1es "One's initial pre-
conceptions tend to become reality when only those aspects of reality that
support the be11ef are recognized and when the reactions of individuals to

one another are such that they sustain the preconception” (Lowry, 1974: 20).

Popular myths zbout public policy are widespread. Cdﬁéiaei; for’
example; the fo110w1ng preconceptions about po11cy problems, together with
1sing pw1nts of view (cf Lowry, 1974):

1. Naticnal Security

-- The United States is ahfjhhegegt1y peace- 1ev1ng
country surrounded by hostile or aggressive

states. A massive military establishment and a

strategy of bargaining from strength is necessary
to maintain national security. O n
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‘ -- The United Statas has traditions of pacificism;

it _has noretheless engaged in a number of foreign
wars. In any case many countries perceive the

United States as hostile or aggressive; thus,

large military expenditures and the use of force
or its threat only increases the probability of
armed conflict.

2. Crime

~- Crimes of all types; particularly crimes of

violence, are higher tcday than at any point in

the country's history. The majority of crimes are

committed by lower-class citizens:

-- Street crimes involving violence have been more

widespread in previous histyrical perieds than they

are today. - Some of the most serious crimes, both
violent and non-violent, involve public officials
and upper-class citizens.
3. Poverty
-- Poverty is an unavnidable condition of any modern

- socisty. Certain groups are unemplcyable because
& of mental and phvsical disabilities, age, illness,

and lack of motivation.

-- The meaning of poverty depends on commonly accepted
definitions which are eontinuously changing. Many
unemployed persons have high motivation; extensive
education, and excellent qualifications; others are

unable because of their childhood surroundings and
lack of opportunity to acquire sufficient education

to qualify for jobs; still others cinnot be expected

to maintain _high levels of motivation in sickening jobs

which pay only subsistence wages.

4. Drug_Addiction and Alcoholism

-- Drug addicts and alcoholics are morally degenerate and
psychologically abnormal persons who come principally
from the lowest social and economic class.

-- Drug addicts and alcoholics are physically and

psychologically dependent on substances that result
in temporary lapses into behavior viewed as unusual
or deviant. DOrug and alcohol abuse occurs in ail
social classes; the prevalence of drug addiction

= and alcoholism is greatest in the middle class.
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5. Racial and Sexual Inequalities

=< The dlsproport1on of white males in positions of
prestige and power in government and industry is a
result of racia: and sexual prejudices of key people
who make decisi.ns about hiring and promotion.

-- Racial and sexual prejudice is least evident among

key people in government and industry. Racial and

sexual imbalances in public and private organizations

are primarily a result of factors beyor:' the control

of persons who make niring and firing decisions

(e.qg., family structure and socialization, social

values, inequality of educational opportunity).

6. Ecology

-- Pollution is caused by wea1thy céﬁif61i§t§ who wish

to maintain ex1st1ng levels of prof1t Some damage

to. the environment is a necessary price to pay for a

growing economy.

-- Pollution is caused by managers who seek to maintain

existing levels of corporate performance so as to

retain their jobs or be promoted. Po11ut1on in

socialist countr1eq is often severe. A healthy

economy can be su:tained without eco1oglca1 degradation,

provided that tha:. e o-5ounsible for pollution--in-

cluding manufactury~: 3nd consumers alike--are pre-

pared to accept changes in behav1or and 11fe sty]es

of popu]ar myths that exercise a dec1s1ve impact on procedures of prob]em

identification (cf. Lowry, 1974: 24- 25) We shall call these three classes
of myth naturalistic, monistic, and intrinsic.

Natura11st1c myths hold that any g1ven set of events or conditions is
somehow the inevitzle result of "natural" social processes. Poverzy, crime,
unemp]oyment d1scr1m1nat1on wars, authoritarian management, and oeher
phenomena are viewed as essent1a11y una]terab]e usua11y becaus® of bé!iefs
about the unchangab111ty of human nature, " soc1ety, and organ1za+1ons Tha
artificial nature of social prob]ems and social institutions is not “ecc"a1zed
It is 1mposs1b1e in principle to identify policy protiems, sinc: thera is
_no basis for expectat1ons that events or cend1t|qss m1ghc be alirred i~
some significant way.

X.2.12
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causes. Problems such as po]lut1on discrimination, and crime are explained
by the intentions, attitudes, or characteristics of the social backgrounds
of particu]ar groups. Thus, for examp]e, po11ut1on is believed to be a
consequence of selfish Lapita11sts, discrimination in emp]oyment a result
of preaudiced managers; and crime a function of lower-class behav1or and
attitudes. Any expectat1on about a]ter1ng ex1st1ng states of affa1rs w111

Last1y, intrinsic myths are likewise C]OSély rélated to myths of
the ﬁatﬁ?éTistiE and monistic variety. Whereas naturalistic myths promoie
the view that problems are inevitable--and hence cannot, by def1n1t10n,
be a problem--monistic and intrinsic myths encourage the belief that there
are narrowly defined explanations of problems. While monistic myths 1mp1y
that single iﬁaiViaﬁéis or groups are the cause of some condition, intrinsic
myths promote the belief that th: persons most directly affected by events
or conditions are themselves the cause of the problem. This particular
ﬁyth which Lowry (1974: 25) has called "blaming the victim"; iiplies
that prob]ems such as drug abuse a1cohol1sm. unemp]oyment and dropp1ng out

behavior has been 1dent1f1ed as a prob]em. Here the exp]anat1ons of probleﬁs--
and hence solutions--are cast in terms of assertions about moral weakness,
1nadequate motivation; or negat1ve attitudes, rather than Tooking outward

toward environmental conditions, social institutions, and the actions of
other individuals and groups.

G1ven that the various types of popu1ar myths d1scussed abcxe are part1a]

1mproved by adopt1ng a more scisitific posture toward social prob]ems While
this statement is true, it overlooks similar myths within the sc1ent1f1c
community which Glso influence iiie choice of problems. One type of myth is

3 scientific Paradign which defines what problems are leaitimate for study,
serves as a sourca of preferred methcds, nd provides theoretica’ assumptions
which contain star-'ard: o~ ay=ning whether new findings are acceptable

solitions to sci.+ 7 - .oezieo, . Philosopher Themas Xohn has provided
an aicoun AF s o Fir o o rawe e o which he defines as "the sources of
the m:fnods, problem el x . :lardards of solutions accepted by a very

mATUTE SeTahiFic cans st s vigen timd' (Xuhn 1970: 103).  The
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predominant featiure of a scientific paradigm is its essentially conservative
and parochial character.

# consideration of essential characteristics . scientific paradigms
raice mpartant q0é5t1ons about the ways in whi. conservative scientific
paradigms can impede new disccveries, 1nc1ud1ng scientific revolutions such
as those aSSOC1ated with Copern1cus and Einstein. Answers offered by Kuhn
and otilers involve several observations: (1) new findings are often
d1scovered acc1denta11y, (2) these fvnd1ngs cannot be adequately explained
by theor1es within the dominant paradigm, thus creat1ng a scientific ”anoma]y",
and (3) the "anomaly" is either set aside as unsolvable or minor revisions
are mede in the ar1g1na1 parad1gm or a who11y new parad1gm is deve.oped
to replace the former one. In the latter case; which is termed "extraord1nary"
sc1ence we See the beg1nn1ng of a genu1ne scientific revolution. This
marks a period in which competing parad1gms abound old assumpt1ans are
criticized and rejected, and the ph11osoph1ca1 bases of science are
scrutinized and sometimes altered Fuﬁaaﬁénta11y.

The idea of scientific revolutisns challenges the conventional view
of science as objective, logical, ct.:ilative, ar. “nherently innovative.

This challenge is important for poli-s aiinlysis beczrse it-points to 5661a1,
psycho]og1ca1, and po11t1ca| factors guid: ng the growth of scientific know-
ledge. In public administration and the policy.sciences;, for example, '
there are numerous competing paradigms and partial paradigms, each of

which is related to different world-views and beliefs about the naturs of
human h2ings, societies and organizations (Dunn and Fozouni, 1976). In-
formation about policy problems, expectations about future States of affairs
and judgments about the present are decisively 1nf1uenced by such paradigms.
At the same time there is no known way to use empirical ev1dence to "prove"
or "disprove" the paradigm itself. In this situation it is obv1ous1y nécessary
to pay great attent1on to the ph11osoph1ca1 assumpt1ons and human va]ues

Thére are a great many ways to analyze the re]at1onsh1ps between
scientific paradxgms and policy prob]ems In order tc 11lustraté briefly
sofie of the major differences between paradigms in contemporary social science,
together with their 1mp11cat1ons for the 1dent1f1cat1on of policy problems
we can consider two major dimensions of theorL??about societies. One dimension
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15 what ve will call the gﬁjéiiéeiééééféh intere-t; which can assume two
broad furms:. a progress1ve 1nterest in faC111tat1ng soc1a1 emancipation
versus a ccnservative interest in applying social technology. A second
dimension, which we will call the focus of exp]anat1on, also has two

broad forms: an emphas1s on ggggg versus an emphasis on eonf]lct
Combinations of the two d1mens1ons (?igure éii) he1p to compare and contrast

different approaches to the identification of policy problems.

the identification of po]1cy prob]ems Thus, the pass1ve rad1ca1 may be11eve
that radical changes in events or conditions are possible in the future.

STowly evolving changes in social values will result in the degree of

Consensus necessary to alter society fundamenta]]v yet in an orderly

and stable manner which ma1nta1ns the cont1nu1ty of soC1a1 institutions. éy
contrast, the active radical may expect fundamental changes, but. believe that
such changes will occur primarily through social cuin®ijct and the redistribution
of political and economic power; which will necessar11y mean instability and
d1scont1nu1ty in social institutions.

Conservatives with different foci of explanation mav ospect iiul only
gradual changes in events or conditions are possible: Nev:-theless, passive
conservatives, uhose Faeeé of éxﬁiéﬁéfﬁoh is oa gaufcés 6? afaéf;,v%ew social
more or 1ess self-regulating adaptations to new prob]ems By cintrast, active
conservatives for whom the focus of exp]anat1on is conflict may advocate
purposefu1 efforts to control soC1ety, such that sociil conf11ct and dis- -
cont1nu1ty may be resolved through governmenta1 intervention in some form.
Secial techno]og1sts d1ffer, tren, not in their expectat1ons of change,
which are in both cases conservative cr reformist in character; they differ
rather in their beliefs about the degree to which gradual changes will come
about "naturally," through inherent mechanisms of adjustment (order), or
through purposefu1 efforts to control changes that involve incompatible
values and interests (conflict).

Guiding research interests and foci of exp]anat1on are related to two

of the major elements of po]1cy prob]ems discussed above: expectat1ons
and judgments. To a large extent judgments about the desirability of some

.course of action are directly linked to guiding research interests; which

are either progressive or conservative. Similarly, expectations that
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tied to explanations that focus on order or conflict. Differsnt kinds of
judgments and expectations affect perceptions of events or conditions in
policy environments:. In other words, the interpretation of information
about policy outcomes is dependent on expectations and judgments formed
on the basis of popular and scientific myths. This is one among several
reasons that policy problems are subjectivistic, artificial, dynamic,
infinite; and interdependent:

3. Provide two or three examples of scientific and popular

myths about policy problems.

4. In what ways do scientific paradigms influence the ways in

which events in a policy environment are defined?

5. A great deal of social theory attempts to explain events and
actions that have occurred in the past. At the same time
policy-making in modern society is largely preoccupied with

t

adapting to rapid changes in presen _conditions so as to_de-
vise solutions to future problems. Which particular temporal

dimensions (past, present, future) are associated with the
scientific paradigms discussed in the text?
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THE STRUCTURE OF POLICY PROBLEMS

Policy prob]ems, as we have seen, cannot be identified in a who]]y
obJect1ve manner--1 e.; po11cy prob]ems a1ways depend in some way upon_
expectat1ons and Judngnts which derive from human values and needs . Th1s
is not to say that such prob1ems cannot be examined systemat1ca11y, or
that policy problems are simply the arbitrary creations of different in-
dividuals and groups; each of whose 3udgments, expectations, and sources
of 1nformat1on are equally valid: The use of the ter subject1v1st1c--rather
than subaect1ve::1s intended to emphas1ze that an important aspect (but
not the who]e) of policy prob]ems does not depend solely on "facts" or
1nformat1on" about po11cy outcomes What we w1sh to do now 15 cons1der

policy problems with different structures:

Recall our s1mp1e model of rational choice (Unit 1; Figure 1-4).
Here we spec1f1ed that any act of rational choice may be described in
terms of a dec1s1on-maker who chooses among aTternat1ves such that the

model can be accepted as v1ab1e, 1nc1ud1ng a single decision-maker,
alternatives which can be ordered tran51t1ve|y, full information, and
certa1nty Let us now elaborate and extend our simple model of choice
so that we can exp11c1t1y 1dent1fy prob1ems with different kinds of

structures

A po11cy problem can be defined as fo]]ows (Mitra?? and §agasti,
1973: 120-121): How to choose from among a set of alternatives (Al, 5
. . . etc.) that alternative (A )* which increases the dec1=on-maker s
(irs) return (U ), where U, 15 is the value or utility to Z of the outcome
b%jiwh1ch corresponds to the probability (Pj) that a given a1ternat1ve (Ai
will result in expected outcomes (0 . = Ai; Pj); The problem; stated in a

The subscr1pts "y and "J" mean any one of several known alternatives,

utilities; outcomes; or probabilities or their combinations.

X.2.18 S;E;
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simpler way, is for a decision-maker (Z) to choose one alternative (A)
that will F§§61f;75 an outcome (6) which has both the highest value (V)
and the highest probability (P) of being attained.

There are three basic types of structured policy problems, each of

‘which is related in different ways to certainty; risk; and uncertainty:

1. A policy problem under conditions of certainty is one
where all alternatives (A;); utilities {U::), and out-
comes {0.) are known. In addition, ré1at18h3hips,bétWeén
alternatives (A;) and outcomes (0:) are known to be
invariant or delerministic, i.e.,Jsubject to no error.

2. A policy problem under conditions of risk is one where
all alternatives (A;), utilities (U,.;J, and outcomes (0.)
are also known. In'contrast with conditions of certain%{,
relationships between alternatives (A;) and outcamesf(Oj
are known probabilistically, i.e., théy are subject to
known estimates of error. Such problems are also well-
structured.
3. A policy problem under conditions of uncertainty is one
where all alternative (A.), utilities (U::), and out-
comes (0.) are also knowh. In contrast with conditions
of certainty and risk, relationships between alternatives
(A7) and outcomes (0.) are known--but not in such a way
that probabilities cdn bz estimated for particular =
. combinations of alternatives and outcomes. Policy problems
of this kind are structured.
‘Well-structured and simple structured problems permit the application of
precise analytic methods. In the case of well-structured problems there
are explicit rules for selecting one preferred course of action. Simply
structured problems permit judgments about the direction of expected
outcomes--i.e.; the outcomes of alternatives are known to be either positive
or negative, but without knowledge of exact magnitudes or margins of error.

Structured problems therefore permit "go" or "no-go" decisions.

Policy problems which are ill-structured ("wicked" or "messy") are
those where one or more elements of choice--i.e., alternatives (A;), utilities
(Hij?‘,éf,egtééhééfg?j?ff?f?géifh?f F?Fa11y u?known, or known with 1itt]e
or no confidence that relationships are not simply accidental. 1In this
situation conventional analytic methods and rules of choice cannot be used.
I11-structured problems "are probiems such that the biggest problem connected
with them is 'to define the nature of the problem’'. . . many social problems
seem to be of this kind or quality" (Mitroff and Sagasti, 1973: 121).

" C
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Popular and scientific myths about policy problems encourage beliefs
that problems which are in fact ill=structured are amenable to precise
analytic methods and/or unambiguous rules for choosing among alternatives.
It is here that problem identification becomes particularly crucial; since
popular and scientific myths may contribute to the illusion that problems
are well=structured or structured when they are not: Such illusions may
be designated as Errors of the Third Type (Error ;;.), which refers to the
probability of identifying the "wrong" problem where one should have
jdentified the "right" problem (Mitroff and Featheringham, 1974.)*

The recognition that policy problems are often ill-structured has led
a number of observers to stress the importance of making clear distinctions
between different approaches to problems (Ackoff, 1974a, 1974b). Problem-
solving is the process of defining objectives, alternatives, and outcomes
sich that the one best (optimal) solution is chosen: By contrast; problem-

prospecting involves a continuous search for different sets of conflicting

objectives, alternatives, and outcomes, such that persons making a choice

can develop their own estimates of the validity of each problem formulation,
while, at the same time, critically reflecting on the basis of choice.
Problem-unsolving, on the other hand, involves the conversion of solutions
into problems, such that problems that are supposed to be solved are redefined
and Tade the subject of further improvement: “Unsolving problems contributes:
at least as much to progress as solving them does.:..the failures of society
and its institutions derive more from their failure to face the right pro-
blems than from their failure to solve the problems they face" (Ackoff,

1974a: 239).

. "Errors of the First Type (Error;) and Second Type (Error;,) refer to
two types of statistical errors whichloccur when one attempts tb determine
if a relationship between two events occurred by chance (i.e.; a test of

a so-called "null hypothesis"):_ _In one case there is a “conservative" __
assumption about measuring change; in the other there is a more "liberal
assumption. Both kinds of assumptions result in risks that one will either

accept or reject a null hypothesis where one should not have done so. Any
good statistics text will contain a discussion of these two types of error.
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Ph11osopher and systems ana]yst C. West Churchman has provided a
useful account of re1at1onsh1ps among the kinds of prob]ems discussed
above (we]]-structured structured, and i11- structured) and the methods
employed to 1dent1fy prob]ems in the first place (Churchman, 1971). One
of Churchman's fiost 1mportant conclusion is that the methods used to
inquire into a problem-=which he calls "inquiring systems"--d1rett1y
affect the structure of that problem. Adapting Churchman's conclusions
to public policy analysis we may say that (1) the identification of a
po]1cy prob]em represents an inquiry into the nature of that problem;
(2) to 1nqu1re 1nto a prob]em is to se1eut part1cu1ar k1nds of 1nformat1on
mode of 1nqu1ry we use to obtain information; and (4) to 1dent1fy a problem

"is to present 1nformat1on on its nature to.some decision-maker who is
(or may be) requ1red to take action on the problem” (Mitroff and Sagasti,
1973: 119). In other words, the po]1cy~1nformat1ona1 component which we
call "po11cy prob]ems" cannot be separated from the mode of inquiry used
to 1dent1fy problems themselves.

Three different modes of inquiry may be emp1oyed to identify.policy
problems: the formal-deductive, the inductive, and the dialectical. T[he
main characteristics of each are described below.**

1. Formal-Ceductive. The formal-deductive mode of inquiry .

seeks to develop a mathematical or symbolic representation of

prob]ems Basic concepts that refer to events or conditions
in a policy environment are 1inked together into a network

of systematically ordered .theoretical propositions from

which deductions about past and future events may be _made

(e.g., if A causes B. and B causes C, then A causes C).
- Formal-deductive modes of inquiry are-best illustrated

by the use of computers to make programmed (algorithmic)

decisions. This mode of inquiry is best suited for well-

structured problems to which formal analytic methods and

unambiguous decision rules may be applied so as to generate

the one best solution.

“[To] raise the quest1on of the def1n1t19n79f fundamental terms is
to raise a policy-information question..." (Mitroff and Sagasti, 1973: 131).

For a full treatment of these and other modes of inquiry see Churchman

(1971) and Mitroff and Sagasti (1973). Here it is possible to provide only

the briefest sdmmary of major characteristics of each mode.

101

X.2.21




PUBLIC POLICY ANALYSIS

2. inductiye, “The 1nductiVe mode of 1nqu1ry seeks to deve1op —

an. empirica1 or inductive representation-of problems. _.
Empirical observations of events or conditions in a pelicy

environment-are continuously generated such that an_ever

increasing body of information is made ava11ab1e The .

inductive mode does not depend on logical consjstency or

the capacity to make deductions about events, but rather
on the agreement among péonﬁs presumed to be know1edgeab1e
in a-given area ("experts"). Methods of systematically
acquiring expert opinjons and generalizing these for
purposes of making poliCy recommendations provide an
illustration of the inductive mode of inquiry:. This _
mode is best suited for well-structured prob]ems on which

there is a1ready strong consensus v

£

3. Dialectical. The dialectical mode of inquiry seeks to develop
two or more completely antithetical symbolic or mathematical
representations of problems--i.e.; two_ 0ppos1ng represenations
based on the formal-deductive mode of inquiry. In addition,
both formal-deductive representations are applied to the

same empirical observations or data. E'I,émé'n'ts of the
dialectical mode of inquiry may be found in ad hoc task

forces composed of experts with conflicting opinions, in
councils composed of representatives from business, government,
consumer groups and trade unions, and in certain communities

where multiple constituencies contribute to the formulation

of community plans. The dialectical mode of inquiry is best

suited for ill-structured problems whose identification can

neither be accomplished through consensus, nor through a .

single formal-deductive representat1on of a problem. The

. process of problem identification is characterized by conflict

and disagreement about the nature of the problem. The objective

of the dialectical mode is to aid policy-makers in forming their

own estimates of the adequacy of different problem formulations.

Conflicting assumptions are made explicit, such that some kind

of "creative synthesis" is employed as a basis for decisions.

Recalling at this point the four modes of rat1ona1 choice d1scussed iﬁ
rational choice, on the one nand; and modes of inquiry on the other: The
dialectical mode of rational choice places equa] empha51s on methods and
exper1ence as a basis for decisions: Similarly, the dialectical mode
of 1nqu1ry also p1aces comparab1e emphasis on methods and expér1ence ‘but
in such a way that conflicting formulations of a prob1em may be app11ed to
the same emp1r1ca1 data and compared It is also evident that different
modes of inquiry and rational choice are suited to some types of problems;
but not others. —

The probab111ty of 1dent1fy1ng the "wrong" prob1em where one should have
identified the "r1ght" one is increased where there is a mismatch or lack of
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fit between modes of inquiry and choice; on the one hand; and the EEFUEEUFE
of problems on the other. The use of the dialectical mode to identify and
resolve problems in areas of accounting, inventory, and cost controls
(i.e.; well-structured problems) results in Errors of the Third Type

(Error ;17); as does the application of formal-deductive and inductive

modes to problems which cannot be suétéSSfﬁlly defined because of conflicting
problem formulations--e.g., in issue-areas of public housing, welfare, drug
and alcohol treatment,.and labor relations. The relationship between modes

of inquiry; types of problems, and the probability that one will identify
the "wrong" problem is illustrated below in Figure 2-2.

6. The structure of policy problems differs according to the

degrée of uncertainty or risk attached to decisions. List
the essential differences between certainty, uncertainty,

and: risk and their relationship to the structure of policy
problems.

7. There are several broad types of organizatipn structures in

which policy-making occurs. One type is a "bureaucratic"

structure; whose characteristics include hierarchical chain
of command, specialization of tasks, and full information.
The "bureaucratic" form of organization requires certainty
about preferred outcomes of policy as well as certainty about
beliefs that certain courses of action (alternatives) will
result in a common set of preferred outcomes {J. B. Thompson, . _ !
Organizations in Action; New York: McGraw-Hill; 1967 : 134-135) |
If many of the most important contemporary policy problems are
"ill-structured," "wicked;" or "messy" ones, what does this say ;
about. the appropriateness of different types of organization
structures for dealing with such probléms?
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Considering "comprehensive rationality" and "disjointed

10:

POLICY PROBLEMS

incrementalism" as approaches to policy-making (see
Unit 1), which of the three logical processes of dealing
with policy problems {i.e.; problem-solving; problem-
prospecting, problem-unSolving) appears most closely
associated with each approach?

Which of the three logical processes of dealing with policy

problems is most closely associated with each of the lavals

within palicy structures discussed in Unit 1 (Figure 1-1)?.
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11. How are simple and complex models of choice discussed in

Unit.1 (see Figures 1-4-4 and 1-6) reled to formal -deductive

and dialectical modes of inquiry? Specifically, how is. the

concept of an ordinal utility ranking connected with the

notion of ill-structured problems and the dialectical mode of
inquiry?

12. In Unit 1 (Figure 1-7) djfferent modes of rational choice
were linked to a reliance on methods, experience, or
authority. How do formal-deductive, inductive, and dialec=
tical modes of inou1ry rely on methods, experience, or
authority? :

N
<
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VALUE CLARIFICATION IN POLIEY ANALYSIS

The systematic and critical examination of values is an essential
element of policy analysis, principally because policy problems are
subJect1v1st1c, artificial, and dynamic. While most policy analysts
agree that values can be studied systemat1ca11y, many a1so share the
po1nt of v1ew that va]ues are simp]y relative to their source: This
view, known as value relat1v1sm,,imp11es that such values as social equ1ty,
communa so11dar1ty, and se1f-actua11zat1on are who]]y 1ncapab1e of empirical

“proof" and for this reason, are best considered as emotive or non-rational
express1ons of individual desires. The most that pbiiey anaiysts can dé;
according to this view, is to treat values as "data" for purposes of
ana]ysis Since this view assumes that the ana]yst § own values can sofie-
how be e11m1nated from the identification of problems, it fails to recognize
the subjectivistic nature of policy problems.

Value relativism is associated with another pos1t1on shared widely
among po11cy ana1ysts--v1z s the view that procedures or methods of
policy analysis can be used for good or i11, depending on]y on the purposes

e —— 5 s —

for wh1eh they are used This view; which is known as gpplledusc1entific
instrumentallsm, is based on a search for detached ana1ys1s and value-free
coneepts "Values" and "facts," accord1ng to this view; aaﬁ and 6d§ht to
be separated in the course of 1dent1fy1ng po1icy prob]ems " The po11cy
analyst should accept certain values and prob]em formulations as "given"

and then apply "neutral” procedures of policy analysis to reach appropr1ate

soiutians

value re1at1v1sm and’ app11ed sc1ent1Fié instrumenta11sm As we have a1ready
raise sarious doubts about the "obJect1v1ty of policy analysis. Equally
1mportant, values are not simp1y the persona] pSycho1og1ca1 or emotive
preferenees of 1nd1v1dua1s, i.e.; arbitrary express1ons of individual wills:
While values are often ggg essed in this personal context, there are two
further types of contexts in which va]ue statements and Judgments are made.
These are what_pn1losopher Abraham Kaplan (1964: 190-191) calls the ,
standard and ideal contexts of values. The standard context involves value
statements about particular (standard) situations-<e.g., “school busing as
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a means to achieve racial ba]ance 1n schoo]s is a Bad po]1cy 1n the eyes of
most white middle-class citizens.' By contrast; the ideal context involves
value audgments that are not re]ated to any partlcular (standard) context,

but to all poss1b1e contexts 1rrespect1ve of time and place Relat1onsh1ps

betwean va]ue contexts and the form in which vaTues are communicated are

Context Fori of Commun1cat1on .
Personal Expressions
Standard Statements
Ideal Judgments
FIGURE 2-3

The7Context And FormAOf
Communication ef Va]ues

Whatever their context and form of communication, values can be
éib1a1ned as we]] as 3ustif1ed Whiie tﬁére ?é a1way§ a Eééié,oﬁ which

des1gned to create greater equTty "), there are also grounds on which va]ues
may be joéiifié&,(Kaplan, 1964: 387- 388) The grounds of values prov1des
reasons as to why they should be accepted (e g:s "Programs which insure

greater soc1a1 equity are the best way to establish conditions which facilitate
the developrent of the human persona]1ty’)

As we have seen in our examination of popular and scientific myths

about po11cy problems, facts and va]ues are 1nterdependent In order that

a piece of information be cons1dered a "fact" it must first be f11tered
through some conceptua] framework, including frameworks established by the
scientific community (sc1ent1f1c parad1gms) and by means of ordinary language
(poou]ar myths) Induction does not involve the direct apprehension of "raw
data;" rather it presupposes basic concepts and categor1es with-which to
organize experience Moreover, any given empirical genera11zat1on--e g:;

that the fiscal capacity of large cities is dec]ining--requ1res interpretation
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in terms of some theory; paradigm; or frame of reference which itself implies
certain human va]ues and not others (Gunther and Reshaur, 1971) Thé aF1maFy

is d1f?1cu1t and uncommon 1n social sciences (Von Wr1ght 1971 203) In
other words, the same data can be, and often is, consistent with conf11ct1ng
representat16ns of a problem.

The implications of the above analysis are critical for an understanding
of the role of values in poiicy anaiysis No scientific or popular inquiry
into a po11cy prob]en will be free from the influence of human va1ues, for
all modes of 1nqu1ry are u1t1mate1y derived from beliefs about the nature
of human be1ngs and societies. These positions "are themselves a pr1or1st1c
in nature, pred1cated as they must be on cosmc]og1ca1 te]eo]og1ca1 suppos1t1ons

(1 e., a assumot1ons about t1me order conf11ct, and the ends of human

1974 4) The 1mp11cat1on of this statement is that all aporoaches to

the ana]ys1s of pub11c p011cy should be treated as potent1a11y "1deo1og1ca1“*
1n the sense that part1cu1ar methods of ana1y51s detract from a recognition
of va1ues and 1nterests wh1ch are 1mp11c1t amb1guous or concea]ed In

attempt to erad1cate ‘biases by try1ng to keep out the valuations themse]ves
is a h0pé1ess and m1sd1rected venture---There is no other device for exc]ud1ng
biases in social sciences than to face the valuations and to introduce them
as explicitly stated, spec1f1c, and sufficiently concretized value prem1ses“

(Myrdal, 1944: 133)

The recogn1t1on that va1ues play a decisive role in po11cy ana1y51s can

promote a self-reflective and critical orientation toward the jdentification
of p011qy prob]ens A set of work1ng gu1de11nes for va]ue c]ar1f1cat10n in
policy analysis might include the following (Tribe, 1972: 107):

1. Insofar as gol1cy ana]ys1s ignores or disregards value

conflicts and procedures for their resolution, there

should be an attempt -to- make explicit the influence of

different values in shaping interdependencies between

policy-analytic procedures and policy-informational

components. Values should be regarded as an integral

element of the policy process.

- —
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2. Insofar as policy analysis conceals moral issues in

a search for value-free concepts and value-neutral.

assumptions, techniques and procedures; there should

be purposeful efforts to recognize and clarify value

expressions, ‘value statements, and value judgments.

Human values inevitably influence policy analysis

as an intellectual activity.

3. Insofar as policy analysis rigidly separates facts
and values; treating the latter as "given" or
'constant," there should be attempts to focus on
the basis and ground of values as these provide
tions and rational justificatiens over time.

4. Lastly, insofaras policy analysis passively accepts
as."given" the identification of problems on the
basis of particular popular and scientific myths,,
there-should be greater attention to alternative
formulations of problems, different modes of
inquiry; and problems whose structures vary markedly.
Some combination of problem-solving, problem-_
prospecting; and problem-unsolving may help to
avoid one of the fateful errors of policy =
analysis--identifying the "wrong" problem where _
one shotild havé idéntified the "right" one. —
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SELF-TESTING EXERCISE

1. The most dec1s1Ve aspect of policy formation. is the choice of

preferred courses of action to resolve a problem, since this

determines the overall degree of policy performance in resolving

problems.
(a) True
(b) False

2. Human va]ues,enter 1nto the cho1ce of prob]ems, but nee& n6t

influence our knowledge of why certain problems arose in the
- first place.

(a) True
(b) False

3. Popular and scientific myths are usefu] and even necessary; even
in their most extreme or distorted form.

- (a) Tfﬁé
‘ (b) False

4. A "se]f-fu1f1111ng prcphecy" is_a good example of the practical
effects of in guiding future actions.

5. "Poverty w1]1 always be with us. It is the result of the 1nherent
unemployability of some segments of the popu]ation due to laziness,
illness; age, mental inferiority, and the 1ike." This statement
expresses the following popular myths: ‘ .

(a) social problems are natural or inevitable.

(b) social problems are the result of the ‘beliefs,
values, or character of particular segments of the
community

(c) social problems are the result of ‘inadequate or

deficient environments in which persons experiencing
problems 1ive.

(d) a and b

(e) a, b, and ¢

P
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6. “Social problems result from the ways that dominant groups in

society define and identify deviations from commonly accepted '
forms, rather than as a consequence of innate-characteristics

of individuals or segments of a community." This statement is
an illustration of the following characteristics of policy
problems:

(a) interdependence

(b) dynamics

() artificiality

(d) subjectivity

(e) infiniteness

(£) all of the above

7. A decision problem under risk is one where:

(a) the relation between alternatives and outcomes

is unknown or does not differ significantly from
what could occur by chance alone.

(b} the relation between aiternatives and outcomes
is known With complete certainty.

(c) the relation between alternatives and outcomes

is known within certain acceptable bounds of
likelihood or probability.

(d) the relation between alternatives and outcomes -
is known in general, but estimates of 1ikelihood

or probability cannot be calculated.

8. If many of our most important contemporary problems are "i11-

structured,” "wicked," or "messy," it follows that training

for top-level managers and policy-makers should emphasize:

(a) the acquisition of statistical tools:

b

o~

¢) human relations and other communications skills.

—~

)

)
) skills in using management information systems.
)

(d) broad conceptual and analytical skills.

e |
[y
.
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¢ 9. Which of the following problems are "ili=structured® ones?

(a) developing a national policy for the treatment

of alcoholics.

(b) creating secondary school policies which will

reduce the number of dropouts.

(c) developing a reporting system which permits

the monitoring of Equal Employment Opportunity-
Affirmative Action programs.

(d) developing a system of sanctions against violations
of the occupational Health and Safety Act (1975).

(e) developing effective guidelines for industrial
waste to be enforced by the Environmental Protection
Agency.

(f) - allocating foreign assistance such that recipient

countries remain progressive but politically stable.
(g) all of the above.

10. In order to improve the qua;ity of life of poor people in central

@® cities very large investments in high-rise apartments, office
buildings; and convention -and sports facilities are made as:
part of a_plan for improving the quality of 1ife in central

cities. Subsequently the poorest of residents leave the area.
This description best represents:

(a) error of the third type:
(b) blaming the victim.

(c) industrial development.
(dJ social disorganization.

(e) all of the above.
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11. As one moves downward in org§g1;g§1ona17991]gz structures from
major and minor policies to standard operating procedures and

rules we tend to find that the nature of policy proBlems changes
such that:

(a) problem-solving becomes more relevant.
(b) problem-prospecting becomes more relevant.

(c) both prob1emfsolv1ng and problem-prospecting

become more relevant.

(d) prob]em~so1v1ng and pF651em—prospect1ng are

equally relevant at all levels:

12. The fo]]ow1ng are among the major reasons why prob1em—so1v1ng is

inadequate as an approach to many strategic problems of resource

allocation in society:

(a) 'mathemat1ca1 and statistical techniques required for
problem~solving cannot be used for solving ill- -structured
prob]ems

(b) po11cy prob]ems are artificial, subject1ve and dynamic.

{¢) the identification of policy problems depends upon human
values which conflict and change over time.

(d) information is never complete.
() aandb Oniy.-

(g) b, c, and d only.
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ASSIGNMENTS

To define, classify, explain, and evaluate events or actions

in_a policy environment requires that we use certain concepts.
rather than others. For this reason it has been observed that:
(a) the conceptualization of a problem represents an inquiry
into the problem's essential characteristics or nature; (b)

the conduct of inquiry into a problem results in particular
kinds of information on the problem's nature; (c) what we know

about a problem is determined by the mode of inquiry we use to

obtain information; and (d) to conceptualize a problem "is to.
present information on its nature to some decision=maker who i$
(or may be) required to take action on the problem" (Mitroff
and Sagasti, 1973 : 119).

After reviewing the strategies of inquiry into policy problems

discussed in the unit narrative; place the appropriate symbols
(FD = Formal-Deductive; I = Inductive, D = Dialetical) beside
the following strategies of inquiry employed to conceptualize

#olicy problems in the issue-area of labor relations.

"The Governor today received a commissioned expert's

report on problems of labor productivity in state
agencies. The report states that the main cause
of decreasing productivity in government_is the high
rate of growth of unionized jobs, together with re-
sultant increases in work slowdowns and strikes: The
report recommends that the Governor: introduce a set
of strong legislative guidelines which . will 1imit
union membership to public employees performing non-

essential jobs and severely curtail rights to strike:

"The Study Group on Labor Relation's today submitted

its final report to the Governor. The Study Group,
composed of experts drawn from industry; federal

agencies; and leading universities across the
country, offered a unamimous set of conclusions and

recommendations. First, the Study Group finds no
evidence to support the contention that increased

unionization among public employees is the sole or
even primary cause of.declining productivity among

public employees. Indeed, the report of the Study.

Group notes that productivity in private industry has

declined slightly more than in public.agencies over
the past 20 years; but with no appreciable increase

in unionjzation. At the same time, observes the

report, -there are increasing indications that labor

turnover, absenteeism, and-Tow.morale are increasingly

prevalent in public and private employment alike. The

report goes on to state that such problems appear to be
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related to_changes. in the work ethic produced by a

significantly higher level of education.among-all .

.employees_than was. the case 20.years ago. The chief
recommendation _of.the Study Group is that legislation
be introduced to establish a massive program of

human relations training in state agencies:"

"A spokesman for public employees met today with the
Governor to express their reactions to several -recent
reports on productivity in state agencies. Unionized
members; said the spokesman, are equally or more_ -
productive than non-unionized state employees:. The
main _source of strikes (which the spokesman observed
are fully within the law) is low wages and inadequate
fringe benefits, which are far out of line with private
industry. Attempts to dodge such issues by instituting
training programs, declared the representative, are
simply manipulative devices that will further aggravate
labor-management relations and lead to strikes."

"A spokesman for the Governor's office indicated today
that serious thought is being given to a proposal to
establish employee's councilsS in @ach state agency.
Councils will be composed of representatives from
management, labor, and citizens' groups. The main
issuas which councils will address fall into three

public services; and working conditions, including
employee discipline, working hours, and occupational
health and safety.. The spokesman reported that the

Governor is unwilling to initiate or approve any new

legisTation.until such time as employees' councils

offer their first reports on different views of labor

productivity in state agencies:.”

2. Policy,analysis involves close interrelationships between facts.

and vaiues:. This does_not mean, however; that factual and value

BIE R 1Y wEs T_T¥v=ET_ 2= - — =

premises_cannot and-should not_be distinguished; the_point is to

avoid rigidly dichotomizing them into mutually exclusive categories:
The following assignment.is designed to develop skills in value
clarification; which involves the making of distinctions between

various kinds of facts and values.

Each generalization listed in the table below may be interpreted

factually and valuatively:. In each of the specified columns

place appropriate responses to the following four kinds of ques-

tions:

(a) Value Expression, Statement, or Judgment (+ or -):
Designate each generalization in terms of whether
. -is_good or bad from the standpoint of your own
values (personal context), those of a particular
group (standard context), or those of humankind
in general (ideal context). - =
113
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o (5} idiie Greind:  periniing the. Srburd 5F Jstimcation

of value expressions, statements, and judgments -
designated as positive (+) or negative (=) in the.
first column.. For example; if you have designated.

as negative (bad) the statement "malnutrition. causes

mental retardation," the ground on which you assign
the negative value might be: "mental retardation
prohibits the attainment of full human potential."

Pravide grounds for values in the personal, standard,
and ideal contexts:

(c) Rank Value. Rank each of the generalizations in the
table according to its importance as a policy problem.

In this column, do not designate generalizations in

terms of their inehernt value (i.e., either good or

bad), but in terms of a scale ranging from 1.0 (most

important) to 5.0 (least important).

(d) Probable Accuracy. Each statement is also a more or
- less accurate facutal description or explanation of

events, actions; or conditions. Determine the prob-

ability that _each statement is true, using a scale that

i Note that the table on the following page includes a
sample answer in the first row.
3. Return to the answer in the first row third column of Assignment 3. Does

that ranked value represent an ordinal utility ranking with properties of
- trainsitivity? Explain your answer briefly. :
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~_Empirieal Expression/Statenent/ Valie AccuraC{

v 2" X

Generalization  Judgrent (+) or {-) Ground (1.0:5.0) [(0.0-1,0 |

5. Lower-class_persans

increasing crime
rates.

}77,777 -

Personal

are responsible for |

Standard

dea]

6. Poverty will always
be with us.

Personal

Standard

Ideal

1. Homosexuals and
other sexua] de-
viants tend to
comit.more crines
than other groups
in society.

Personal

Standard

1dei]

8. Pollution is the
result of the
decisions of
wealthy businesses.

Personal

Standard

ldeal
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2~ X

cri”

 Enpirical Express fon/Statenent/
Aeralimtion |

| Judgment (+) or (4) |

Ground

Rark.
Value
(1;0-5:0)

Pobible
Accuracy
(6.0-1.0)

9, States with con- | Personal
petitive two-party

systens allocate |
more resources to. | Standard
welfare and socfal -

services than those | -~
dominated by one | Ideal
party:

SORCE:  Adapted from Coplin (1975).
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POLICY. PROBLEMS

@ 4. Using the public policy which you analyzed in Unit 1 (Assignment 4),
* provide short answers to the following questions:
(a) What are the contexts of the values which underlie
the policy problem?
(b) What is the basis for these values?
(c) What is the ground for these values?
(d) Do values exhibit properties of an ordinal utility ranking?
(e) Would you characterize the problem as well=structured, simpl;
structured, or ill-structured? Why?




PUBLIC POLICY ANALYSIS

ANSWER KEY FOR SELF-TESTING EXERCISE -

1. () 2. (b) 3. (a) 4. popular myths. 5. (d) 6. (f) 7. (c)
8. (d) 9. (g) 10. (a) 11. (a) 12. (g)
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INTRODUCTION

Problem 1dentif1cation, as we have seen, involves the use of jnfor=
mation about policy outcomes such that expectations about possible fu-
ture states may be linked exp11e1t1y with judgments about the value of
present conditions. Essential characteristics of pol1cy problems--i.e.,
subjectivity, art1f1;a11ty, dynam1cs, infiniteness, and interdependence--
are the"efbre products of the interplay of 1nformation, expectations, and

judgments.

In this unit we shall examine in greater depth the po]1cy-1nforma-
tional component called po]1cy outcomes. Specifically, we w111 consider
(1) the ro]e of mon1tor1ng in transfbrm1ng 1n?ormat1on about po]icy

that po11cy outcomes and act1ons may be measured (3) the
different methods available for summariz1ng, disp]ay1ng, and 1nterpret1ng
1nformat10n, (4) a]ternat1ve approaches to monitor1ng outcomes. 1mpacts,

measurement of policy outcomes and actions.

ok |
|
O
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PUBLIC POLICY ANALYSIS

LEARNING OBJECTIVES

After completing this unit you should be able to:

1. Distinguish monitoring from other policy-analytic
procedures.

2. Compare and contrast different levels of measurement.

3. Construct constitutive and operational definitions of

outcome and action variables.

‘4., Select appropriate indicators and indices with which
to monitor policy outcomes and actions.

5. Employ different tabular and graphic techniques to dis-
play and interpret information about policy outcomes and
actions.

6. Compare and contrast different approaches to monitoring
policy outcomes and actions.
7. Identify various fallacies associated with the measurement
: of policy outcomes and actions. '

X.3.2




KEY TERMS AND CONCEPTS

@ Honitoring
Policy Outcome
Policy Output
Policy Impact
Policy Action

Policy Process
Measurement
Levels of Measurement

®

o

®

®

@ Policy Input
®

®

®

® variable

9

Constitutive Definition

0 00000000

Operational Definition
Indicator

Index

Tabular Display

Graphic Display

Social Accoiunting

Social Auditing

Social Experimentation
Social Research Cumulation

. o i
Monitoring Fallacies




PUBLIC POLICY ANALYSIS

OVERVIEW
Objectives Tasks Resources Evaluation
1. Distinguish monitor- Study Questions  Unit Self
ing_from other policy- -4 Narrative
analytic procedures. Test Questions
-5
2. Compare and contrast Study Questions _ Unit self
different types of . 5.6 Narrative
levels of measure- Test Question
ment 6
3. Construct constitu-_ Study Questions  Unit Self
tive and operational . 7-8 Narrative . .and.
definitions of out- Test Questions Instructor
come and action . _7-8 o
variables. Unit Assignment 1
4. Select appropriate Study Questions tnit Self
indicators and in- . 9-10 Narrative - and
dices with which to Test Questions Instructor
monitor policy out= o9%-11
comes and actions. Unit Assignment 2
5. Employ different Study Question tnit Self
tabular and graphic B S Narrative and
techniques to dis- Test Questions t Instructor
play and interpret o 1e-14
information about Unit Assignment 3
policy outcomes and :
actions.
6. Compare and contrast |  Study Questions _ Unit Self
different approaches  12-14 Narrative :
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outcomes and actions. 15-17
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. Objectives Tasks Resources Evaluation

7. Identify various Study Question : ~ Unit
fallacies associated - 15 . Narrative
with the measurement Test Question
of policy outcomes 18
and actions. .




PUBLIC POLICY ANALYSIS

THE hﬁLE OF MONITORING IN POLICY ANALYSIS

Monitor1ng p]ays a central:- role in generating experience which serves
as a basis for problem 1dent1f1cat1en, fbrecasting, recommendation, and
evaluation. Procedures for mon1tor1ng the consequences of policy act1ons
ﬁFﬁVidé us with information about how a part1cu1ar po]icy worked. and why.
Monitoring he]ps to establish factua] premises after a policy has been
1mp1emented thus centributing to the identification of new po]icy prob]ems
and serving as a basis for forecasting and recommending alternative courses
of action. Mon1tor1ng also provides essent1a1 information on po]icy out=
comes, which may be evaluated in terms of the degree to which policies
actua]]y contribute to the reso]ut1on of policy problems. The essential
differences among the five po]1cy-ana1yt1c procedures are summarized be-

Tow:

1. Problem identification involves the use of information
about policy outcomes such that expectations about
possible future states may be explicitly linked with
judgments about the value of present conditions. Policy

- outcomes in various forms (e.g., information about poverty,
unemployment, health) provide a basis for determining
whether present values or needs are being met--i.e:,
identifying a policy problem. Problem identification is

the most complex of all policy-analytic procedures and

does not seem to have a clear "logic" of its own. The

difficulty of clearly defining problem: identification

stems from the fact that it involves operations of descrip-

tion, prediction, evaluation, and prescription--i.e.,

operations which are essential to the other p011cy-ana1yt1c
procedures.

2. Monitoring involves the description of events and condi-
* tions @jt§197§ome specifiable time period. - Monitoring

helps. to establish factual premises about the consequences
of past policy actions--i.e., descriptive statements about

how certa1n policy outcomes occurred and why:

X.3.6



POLICY OUTCOMES

3. Eéiésésgiﬁi involves the prediction of events that may
result from policy action (or inaction) in the future.
Forecasting helps to establish factual premises about
the probable consequences of future policy actions--i.e.,
predictive statements about the kinds of outcomes which

will result from alternative courses of action.

4. Evaluation involves the assessment of the degree that

previousTy monitored events have become better or
worse according to a given set of objectives. Evalua-

tion helps to establish value premises about the
desirability or worth of outcomes of actions--_

i.e.; judgments about the degree to which policy out-
comes actually contribute to the satisfaction of human
needs and Vé]gés;

5. Recommendation involves the choice among alternative

courses of action whose consequences have been forecast

into the future. Recommendation establishes factual
and value premises about the probability that future
courses of action preferred on some scale of values will

actually occur-=i.e., orescriptions about courses of action
which are likely to improve events according to a given

set of objectives.

The relationship between monitoring and other policy-analytic
procedures can be illusirated by considering how a national policy-
maker in the Law Enforcement Assistance Administration (LEAA) might
empioy information provided by the Federal Bureau of Investigation to
make decisions about federal crime prevention policies and programs.

The F.B.I. publisnes annual statistics in the form of Uniform Crime
-Reports; which is-a uniform classification of the number of serious
offenses known to federal, state; and local police authorities per
100,000 population: It is generally acknowledged that these statistics
greatly understate the actual volume of crime. Crime may go unreported
because citizens believe that police cannot enforce the law, because
they fear reprisals, and because police authorities desire to maintain a
favorable public image. The actual volume of crime is thus two to
three times greater than that which is reported, depending on the
category (e.g., rape versus burglary). Acknowledging these 1imitations
_ a policy-maker may use the Uniform Crime Reports as a basis for moni-
® toring events, actions, or conditions in the policy environment. An
example of information from these reports is provided on the following
page in Table 3-1.
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TABLE 3-1

; Reported Offenses Per 100,000 Persons

in Selected Years, 1960-72

~ Year

Category 1960 1965 1970 1972
Muraer,aaafnaﬁ- , - ~ - N

Negligent ‘Manslaughter 5 5 8 9
Forcible Rape 9 .12 18 22
Robbery 52 61 172 180
Aggravated Assault 82 107 162 187
Burglary 465 605 1,068 1,126
Larceny , 271 393 859 883
Auto Theft 179 251 454 423

SOURCE: Federal Bureau of Investigation, Uniform Crime Reports,
1966~-1971.

A federa1 po]1cy-maker can use information about po1icy outcomes
contained in the UniformuCrlmeeReports to mon1tor evaluate, forecast
and make recommendations First, the Un1form Crime Reports can be used
to monitor annua] changes in the incidence o? known crimes in various
categories. The first four categories of crime in Tab]e 3-1 can be.
comb1ned to form the category "crimes a§a1nst person.' Thé last three
categories can be combined to form a second broad category, “crimes
aga1nst property." These two broad categories can then be compared in
terms of changes in the incidence of known crimes over some period of
time (e. g.» 1960-72). Second, the Uniform Crime Reports can also be
used to forecast probable changes in the incidence of known crimes;
assuming that present conditions--e.g., law enforcement policies and :
programs ; court procedures and decisions, unemployment rates, etc.--re-
main the same. Third, information on changes in the 1nc1dence of known
crimes can be used to evaluate existing policies and programs. For

example, if special programs are established to reduce the incidence of
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forcible rape, information in the Uniform Crime Reports may he1p to
assess how well such programs are perform1ng over time. Lastly, by
assessing the resu]ts of a given program and forecast1ng its probable

results in the future it may be possible to make recommendations about
the cont1nuat1on, termination, or adaptation of that program

Thus, for exampIe, by ca1cu1at1ng the percentage increase in
various cr1mes between 1960 and 1972 (see Table 3.1) we will find that
the h1ghest increases are in categor1es of robbery (246%) larceny
(226%), and forcible rape (144%). This kind of information can assist
in mon1tor1ng the consequences of pol1cy act1ons (e g s rape prevent1on
crease in armed roBBery as unacceptab]e po]1cy performance),
in forecasting alternative courses of action (e g., the greatest
increases are likely to be in categories of forcib]e rape; armed roBbery,
and 1arceny, the least in categor1es of murder, aggravated assault, and
auto theft); and in racommending appropriate courses of action to resolve
problems of crime (e g.s heavy expend1tures in apprehending murderers
may be transferred to other categories).

7 Figure 3-1 on the fo]]owing page presents the f1ve p011cy analytic
procedures These procedures are closely related and dependent upon each
other. From studying this f1gure it should become clear that in policy
ana1y51s some ana1yt1c procedures are prerequ1sites of others. Therfore—
most step in any public policy ana]ysis is the identification of the
problem: Once the problem has been identified it is essential to monitor
the consequences of policy actions. Monitoring prov1des 1nfbrmation about
policy outcomes; it is only when 1nformation about policy outcomes is
available that one can evaluate these outcomes. Results of evaluation,
a]so permit the policymaker to forecast po]1cy actions in the future.
The recommendation of courses of action, which is the last procedure,

requires procedures of problem identification, monitoring, evaluation
and forecasting.

X.3.9
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Préréquisité Palicy-
Analytic Procedure

boiiéy-ixﬁa’wéié

Problem Identification
Monitoring

Monitoring
Forecasting

Problem Identification
Monitoring
Forecasting

Evaluation

Mbnitor1ng (e:g:,
increases-in crimes._
between 1960 and 1972)

Forecasting (e.g., .
probable increases in
crimes between 1972 and
1980)

Evaluation (e.g:.,
assessments of aeceptable
levels of performance--
increase, decrease, no
c¢hange--in 1960-72 and
1972-80)

Recommendation (e.qg.,
choosing among alterna-
tive programs on the
basis of information
about actual increases

in 1960-72, probable in-
creases in 1972-80, and
evaluations of actual )
and probable performance)

FIGURE 3-1

Policy-Analytic Procedures and Prerequisites
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POLICY OUTCOMES

STUDY QUESTIONS
Answer each of the questions that follow:

1. What is the relationship between monitoring, forecasting, -
gga]gatibﬁg,énd,ﬁrésefiption; on the one hand, and the kinds

of statements (descriptive, predirective, _prescriptive,

evaluative) which are made about public policies?

2. Wwhy ééﬁ:mdnitoring be described as "inductive" and “practical?"

@ 3. How might different quiding research interests (progressive vs.
conservative) and foci of explanation (order vs. conflict) affect
the ways that policies are monitored?

4. What essential differences might there be in attempts to monitor

- outcomes of policy actions taken to resolve ill-structured pro-

blems, as distinguished from well-structured ones?




PUBLIC POLICY ANALYSIS

MEASURING POLICY OUTCOMES AND ACTIONS

1mportance of systematic procedures for obtaining information about the
consequences of policy act1ons To monitor public po]icies in a number
of 1ssue-areas--* g., crime, p011ut1on, health and welfare, emp]oyment
1nf1at1on--requ1res 1nfbnmat1en wh1ch is re]evant, re11ab1e, and valid.
vide greater educational opportun1ty we will require information on

the number of children from poor families who are comp1et1ng school; and
not information about tota1 school enrollment. We will, also,; want

to know how much error there is in any information available on po]1cy
outcomes. For examp]e we know that information on crime is unreliable
by a factor of about 2.5:1--i.e.; there are some two to three times more
crimes aetua]]y cormitted than reported. Finally, we also want to know
whether information on policy outcomes 1s actua|1y measur1ng what we
think it is=-i.e., whether it is valid information. If we are interested
in violent crimes, for example, information on increases in cr1me in genera1
(wh1ch 1nc1udes 1arge increases in white-collar crimes and auto theft)
will not be a valid measure of the kinds of policy outcomes in which we

are interested.

There is a large volume of information available on consequences
of pol~fv actions: This 1nformat1on is collected at various points in
time at a huge cost to federal, state, and local governments, as well as
private organ1zat1ons Some of this information is relatively general--
e.g., information about changes in social and demograph1c characteristics
of the pepulation as a whole=-and some is more specific, since it is con-
cerned with character1st1cs of states, regions; Jocal commun1t1es, and
pub11c and pr1vate agenc1es Cons1der, for example, the following sources
of information on po11cy outcomes

Historical Statistics of the United States
Statistjta1mA§stract of the United States
United States Census of Population by States
The County and City Data Book

The Municipal Yearbook 1 13
U.S. Census of Manufacturers

o X.3.12
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Moody's Industrial Manual 7

Fortune Magazine Directory of 500 Largest Corporations
The Economic Almanac |

Labor Fact.Book

Who's Who in America

Who's Who in the East

Hhoeseﬂhoein7Commerce—and Industry

Who's Who in Labor

World Handbook of. Polit4cal and Soc1a1 Indicaters
Cong;essiona] Quarterly

Law Digest , -
Current Opinion (Public Opinion Polls)

Interun1versi§¥HCOnsontiumferPo]1t1ca1 Research (Political
ttitudes and Behavior ,

National Technical Informat1on Serv1ce

Center for Coordjnatlon of Research on Social Indicators

fn addition ‘to the above §6&?&é§; ?édérai; éiate, and
education, hea]th emp]oyment consumer pr1ces, cr1me and other areas.
Finally, there is a Iarge stock of books, monographs, art1c1es. and re-
ports produced by un1vers1t1es and research 1nst1tutes around the country

Despite this Iarge volume of information collected at- high
costs to society, we still do not have adequate information on po]1cy
outcomes. One of the major reasons for this 1nadequacy is that the bulk

of avai]aB]e 1nformation is often genera 1n nature, while the 1nformat1on re-

tra1n1ng), but existing sources of information may be 1nadequate, unreliable,
or invalid. For this reason a variety of special approaches to moni-
toring have been devised to improve 1nformation about policy
outcomes. :

In order to obtain information about policy outcomes one must
monitor the consequences of policy actions; and to employ the policy-
analytic procédure of monitoring one must be able to measure it least

144
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PUBLIC POLICY ANALYSIS

two different kinds of outcomes: policy outputs and policy impacts.

. Po]1cy outputs refer to the amount of work effort, or act1v1ty requ1red
to provide goods or servicés to target groups. For instance, per capita
welfare expend1tures, units of service provided to the aged or the
workload of municipal recreat1on agenc1es are examples of policy out-
puts. By contrast, policy impacts refer to the degree to wh1ch ex-
pected changes in a po]1cy env1ronment are actually accomplished For
example, the number of persons leaving pub11c assistance rolis, the
number of e]der]y who are 1ntegrated into the life of the commun1ty,
and the physical appearance and safety of parks and other recreation
areas are examp]es of policy impacts. The impact of a policy or program
includes several kinds of consequences: (1) its consequences for a
part1cu1ar target group, condition, or situation; (2) its consequences
for groups, conditions,; or s1tuat1ons other than the target (unintended
consequencés; both positive and negative); and (3) consequences for pre-
sent as well as future target groups; cond1t1ons, or situations.

persons engaged in organ1z1ng, staffing, coord1nat1ng, d1rect1ng, con-
trol]1ng, and budgeting policy and program activities. Again, there are
two major types of po]1cy actions: policy inputs and policy processes.
Policy inputsrrefer to the money, time, personne], supplies, and other
resources used to accomplish given levels of work, effort, or act1v1ty
Po]1cy processes, by contrast; refer to the structural, behavioral, or
attitudinal characterist1cs which explain why a po]1cy or program attains .
g1ven 1evels of output or impact. For examp]e, decentralization of agency
services, conflict among agency personnel, and low morale of program staff
may exp1a1n why policies and programs which have the same 1nputs result

in d1fferent outputs and 1mpacts The important point is not to confuse
policy outcomes (impacts and outputs) and pol1cy actions (inputs and pro-
cesses) To do so "has been compared to the fieasurement of the number of
times a bird flaps its w1ngs without any attempt to determine how far

the bird has flown" (Suchman; 1967: 61)

One of the most important aspects of monitoring is measurement. -
Measurement refers to the assignment of numerals to events or conditions

X.3.14 115
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according to particular rules. In general, there are two kinds of
numerals: those that have quantitative meaning--and may be added,
subtracted, mu]tiplied and divided-=and those that do not: Numerals

that do not have quantitative meaning are codes or categories that have
the form of natural dichotomies (male/female) or polytomies (Black/White/
Puerto Rican/0rienta]) A dichotomy is a set of two mutually exclusive
categories; a polytomy is a set of three or more sSuch mutually exelusive
categories.. Two examp]es of po]ytomies are the numerals used to identify
football players and those used to identify persons registered 1n the
Social Security Program. Numerals are used to identify players or reg-
istrants, but not to rank then 1n terms of any characteristic It makes

a sum to obtain an average.

Numerals which have quantitative meaning are called numbers. These
can be added; subtracted, multiplied, and divided. For example, we may
wish to use numbers to add the dollar incomes of individuals in a par—
ticular community, subtract from this total the dollar amounts paid in
taxes, and divide by the number of individuals in the community. This
would give us a measure of average disposable personal income. If we
miltiply by 4 (i.e., the average family size) we obtain a rough measure
of disposable family income.

There are four levels of measurement used to monitor the consequences
of policy actions: nominal, ordinal, interval, and ratio. Ratio-level
data have a true zero point and equal intervals and may be used for all
arithnetic operations Data on personal income are ratio-level data;
since low income means no income and the distance from $50-100 is the
same as the distance from $2,450 to $2,500. Interval=level data, by
contrast, do not have a true zero point, a1though intervals between units
are equal. Air pollution indices, for example, tell us that a distance
from 20.0 to 40.0 is the same as 40.0 to 60.0, yet 60.0 is not three times
as high as 20.0, because there is no true zero point (i.e.; 0.0 is not
the ¢ uivalent of "ro po]]ution," any more than 0° Fahrenheit is "no
temperature) One may add and subtract interval-level data, but division
and mu]tiplication are possib]e on]y when exercising great caution.

strict]y speaking, none of the arithmetic operations are appropriate,
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although it is pOSS1b1e to perfohn such operat1ons when care is exercised
in interpreting results. Examples of ord1na1 -lavel data include measures
of occupational status, quality of 1ife, job satisfaction, and data from
a variety of educational and psychologica] tests. Str1ct1y speaking,

the only operat1ons poss1b1e are comparisons of more than, less than,

and equa] to re]at1onsh1ps Nominal-level data do not penn1t even
comparisons of relative rank (i.e., more than, less than, equa] to
relat1onsh1ps) For example, county and district codes used in many
states--i.e., numerals assigned simply to identify the county or dis-
trict--obviously do not permit addition, subtraction, multiplication, or
division:

obtaining information depends on how well we are able to construct re-
1iable and valid measures of outcomes and actions. One way to construct
measures is to begin by indentifying the variables which we are interested
in studying. A variable is any characteristic of an event or condition
which takes on different numerical values. For example, policy impact
variables include educational opportunity; public safety, and air clean-
liness. The difficulty with much policy analysis, however, is that we

do not have precise definitions of variables. Variables have constitutive
and operational definitions: Constitutive definitions assign meaning

to the words we use to describe variables by using other words. Such
definitions are sometimes called "dictionary" definitions because they

‘use synonyﬁs to aefine Bé?ticﬁiai wafag; For eiaﬁﬁie; “educational

appropriate to one's ab111t1es. Obviously such definitions, wh11e
necessary,; are not sufficient to prov1de us with information about policy
outcomes, since they do not provide a link with the "real world. "7 An
operational definition aSS1gns meaning to a variable by specifying the

operations that are requ1red to measure the characteristic. OperationaI
definitions spec1fy the kinds of activities that census enumerators, procram
personne], or résearchers use to measure part1cu1ar characteristics For

examp]e, "educat1onal opportun1ty can be def1ned operat1ona1ly as "the number

This operationa] definition of educational opportunity is clearly superior

to the constitutive definition ("the freedom to choose learning situations

appropriate to one's abilities") provided above. 1({7
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Operational definitions, while clearly superior to constitutive
definitions in their capacity to provide information about policy out-
comes, do not directly measure such variables as educational opportunity,
pub11c safety, or public health. Rather we use 1nd1cators of variables-=
i.e., an observable characteristic such as school enro]]ment, reported
crimes, or the incidence of various kinds of illness which are substituted
for less observable (andrsomet1mes non-observable) characteristics of a

policy environment. An index is a combination of two or more indicators,

. a kind of summary of information about an outcome variable of special in-

terest. For example, an index of poverty can be constructed from several
indicators: caloric intake per capita, percent of population below $3,000
annua1 family income, and the share of total national income earned by
the 10west fifth of the population. One of the great advantages of
economic and social indicators is that they permit us to measure policy
outcomes over time (1ong1tud1na1 mon1tor1ng) as well as to compare po11cy
and program activities_in different locations (cross sectional monitoring).
In monitoring the consequences of policy actions in various issue-
areas one can 1dent1fy the po]1cy prob]em and specify the kinds of in-

variables. An example has been prov1ded below (Table 3-2).
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Indicators Available to

TABLE 3-2

Nonitor Outcane-andActian Variables

policy
Problem

 Gutcone Variables

Dutputs

[ipacts

Action Variables

Pracesses

Inputs .

Reduction of
Poverty

felfire
Expenditures
Per Recipient

Standrd of
Living for

| Welfare

Recipients

Educational
tevels of
Conmuni ty
Workers

Pragran
Expenditures

fuality of
Working Life

Recreatfona]
Facilities
Per Employee

Salf-Fsteei

of Enployees

Eiployee
Participation
in Agericy
Decisions

Experidi tures
on Recreation
Equipment

Crime
Prevention

Criminals
Apprehended
Per 100,000
Known Crimes

Criminals
Convicted
“Par 100,000
Actual
Crimes

Nimber of
[1eqal
Arrests

Expenditures
for Police

Tnproved.
Miinicipal
Naste
Disposal

Hours Worked

- By Santtation

Workers

Cleanliness
of City
Streats:

Morale
Sanjtation
Workers

Expenditires
for Sanitation

Workers

and Equipnent
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The ultimate purpose of measuring outcomes is to relate any given
change in policy outputs and impacts to policy actions. Hence, expendi-
tures (inputs) and the structure, behavior, and attitudes of program

personnel achieve given objectives (outputs and impacts) better than
others. While unit 6 will examine the policy-analytic procedure of
evaluation in greater depth, it is important to note here that information
about policy actions and outcomes allows us to measure: (1) the -effort
put into a program (inputs); (2) the effectiveness of a program in
attaining objectives (outputs and impacts); and (3) the efficiency of

a program in attaining objectives with given levels of effort (outputs

or impact, divided by effort).

5. List several advantages of being able to describe policy outcomes
and impacts with continuous measures (i.e., ordinal, interval,
and ratio data).

6. Monitoring involves the generation of experience. In this regard,
what is the importance of operational definitions in generating
such experience? :

® 15]
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7. Much of the information on policy outcomes reported in the mass
media is based on constitutive definitions of actions, events, and
conditions. What problems does this raise? -

8. List two or three indices which are readily available for purposes
- of monitoring the outcomes of various public policies. Of what
specific indicators are these indices composed? How are these

individual indicators combined to form the index?

9. In what ways do indicators of outcomes and actions differ? How

do these differences affect the way that policies are evaluated?

X. 3.20




POLICY OUTCOMES

DISPLAYING AND INTERPRETING DATA

There are various ways to ana1yze 1nformat1on about pe]fcy actions
and po]icy outcomes One of the simpiest ways to disp]ay and interpret
data is to compute their central tendenc1es--i e., measure the center of
the distribution of a set of data: The mean is a convenient way to
summarize the central tendency of a whole set of ratio or interval data.
We may wish. for examp]e, te eempute the average month]y soc1a1 security

1975. We would s1mp1y add the total month]y benefits over selected years
and d1v1de by the total number of years (i.e., 7 years) This has been
done in Table 3-3 below.

TABLE 3-3

Average Month1y Social Secur1ty Benef1ts‘to

Retired wockersgingsélééiedgiearsTng40-1975

1940 1950 1960 1965 1970 1972 1976 |  Mean

$23- | $44 §74 $84 5100 | $i17 | $183 | $89.29

SOURCE: The Budget of the United States Government, 1975 (Washington,
D.C.: Government Printing Office, 1974).

For any set of ratio and interval data we can calculate the mean; median;
and mode. The median for Table 3-3 is simply the middle number in the set
of seven numbers éif&hged in ascending order (i.e.; $84). The mede is the
simp]est measure of central tendency and may be found by 1ocat1ng the most
frequent number of value in a data set. In Table 3-3 there is no mede;
since all values occur with equal frequ ~cy; i.e.; once each in the seven
year period. Table 3-3 is quite simple. Other sets of data are suf-
f1c1ent]y comp]ex that the computat1on of measures of central tendency

is essential. Consider the following set of data on federal governmen*
expenditures as a percentage of total general expend1tures in selected

years since 1902 (Tab]e 3-4).
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TABLE 3-4
Federal Expenditures as a Percentage
of Total Government Expenditures in

Selected Years, 1902-1972

Year Federal Expenditures

1902 ‘ 35%
1913 31
1922 40
1927 31
1932 34
1936 50
1940 48
1944 ' 91
1946 82
1948 64
1950 . 64
1952 ' 71
1955 : . 66
1960 62
1962 | 63
1967 ' 65
1970 66
1972 , 65

SOURCE: T.R. Dye, Understanding Public Policy (Englewood Clifts: Prentice-
Hall, 1975), Table 9-4, 205. :
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The mean for data in Table 3-4 is 57.1 percent, as compared with a
median of 63.5 percent.* In the same table, however, there are four
modes comprised of two numbers each in with these va1ues--66% 65%; 64%,;
and 31%. A1l measures of central tendency (mean median, mode) may be
calculated for interval and ratio data. For ordina] data on1y the median
and mode should be ca]cu]ated whi]e nomina] data permits the calculation
of the mode only The use of a part1cu1ar measure of centra] tendency

outcomes. Someone wishing to argue that the average share of federal
government expenditures since 1902 is approx1mate1y equa] to federal
expenditures 1n the 1960-1972 per1od (6& 2%) wou]d benef1t from the
rather than the mean (57. 1%) At the same time averages of any kind
may be m1s]ead1ng, which is one reason that measures of v ariabilitz are
used. One measure of variability is the range--defined as the difference
between the highest and lowest numbers in a data set. The range for
Table 3-4 is 60%--i.e., 91% (1944) minus 31% (1913). Obviously, the
mean, median, and modes of this data set cannot be adequately interpreted
without some measure of variability such as the range, which in this case
shows that there are large differences between years.**

Much 1nformat1on on pol1cy outcomes and actions=--e. g.; numbers of
persons 1n target groups, unemp]oyment rates, air po]]ution 1nd1ces,
as those presented above. Another .way to display and interpret data is
the graph, which is a pictorial representation of data. A graph can be
used to, show changes in one or more variables over time; or for comparing
two or more related variables at one point in t1me. A graph displays a
series of points, each of which marks the coordinates of two different
numerical scales. The horizontal scale is called the abscissa (or x-axis),

*Note that if a set of numbers has an even number of elanents (

i.e: ,
18 separate years in Table 3-4), the median will be the mean of the middle

two numbers (in this case 65% and 63% as the 9th and 10th elements).

**0ther measures of var1ab111ty are the mean deviation, variance, .

standard deviation; and coefficient of variation. Standard statistics

texts (Loether and McTavish, 1975) and gu1des (Harmmerstrom, 1976) provide

explanations of such measures. 1
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while the vertical scale is called the ordisate (or y-axis): The symbol
X is used to designate the independent variable, i.e., that which
"exp]ains," “determines;" or "affects" another variable. The symbe]

Y is used to designate the dependent variable, i.e., that which is
"exp]ained,“ "determined," or "“affected" by another variable. Since

one of our aims in obta1n1ng information about policy outcomes is to
exgla:n why policy outputs and impacts differ, NE eften treat indicators
of po]1cy action as 1ndependent variables. For example, we may wish to
graph the relationship between levels of expend1tures for health care
and the incidence of certain kinds of illness.

~ One of the simplest and most useful kinds of graphs displays a
policy outcome variable on one axis (the ordinate) and time on the other
(the absc1ssa) If we wish to display information on the growth of pub11c

welfare programs in the per1od 1950-1974, for examp]e, we would con-
struct a graph such as that presented below (Graph 3-1).

g |
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Growth of Total Public
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Recipients in Selected Years, 1950-1975

SOURCE: Adapted from Dye (1975:129.)

Graphs may also be used to depict relationships between two or more
variables (excluding time). One may wish to find out if one variable
changes in the same direction as another--i.e.; whether the two variables
are correlated positively. If one of the variables precedes the other
in time (e.g., smoking precedes death from lung cancer) or if there is

. an available theory which explains the correlation (e.g., the greater
the income the greater the propensity to save), then we may wish to

i
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assert that there is a causalfre1at1onsﬁip between the two var1ab1es
therwise variables are simply correlated--one variable cannot be
assumed to be a “cause" of the other. For examp]e, we may wish to
display the association between the size of Standard Metropoiitan
Statistical Areas (SMSA' s) and costs of public services per capita,
as part of an effort to monitor the "fiscal crisis" of large urban
areas. Graph 3-2 below shows a strong pes1t1ve correlation between
city size and the costs of municipal services.

Q

Expenditures

(dollars)

1 14 NN EE S S | | I
1.0 2.0 3.0 4.0 5.0 6.0 7.0 8.0 9.0
SMSA Population (millions)

GRAPH 3-2
Popu]at19n49£ Standand Metrqpe]1t1an

Stat1st1ea1 Areas by Average Public
Serv1ceAExpend1tunes per Capita (1973)

SOURCE : Adapted from T. Mu}ler, Gr0w1ng and Dec11n1ng Urban
Areas: A Fiscal 4gﬂg%§1sen (Washington, D.C. Urban
Institute, 1975).
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Another way to disp]ay and 1nterpret data on the fiscal eris1s
of cities is the bar gragh, which makes comparisons among values ex-
presse& along paralled bars placed vertically or horizbhtally on the
graph. The bar graph below (Graph 3-3).displays data on the relation-
ships between total municipal personne] costs per capita in 1973 and the

status of urban areas as grewing or declining in population in the period
1960-1973.

$700 ]
600 | 5537
Total 500
Personnel
Costs 400
(dollars)
300 S
200 7 7 $240
100 $140

Growing  Declining  New York
‘Cities Cities City
GRAPH 3-3
Total Municipal Personnel Costs
Per Capita (1973) in Cities with Growing
and Declining Populations in 19601973

SOURCE: Adapted from Muller (1975).
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Another way to display and interpret data s with a histogram a
vertical bar graph which organizes information about the distribution of
a variable at one point in time. -In a histogram the width of the bars
is equal to the. distance between intervals a]ong the horizontal axis.
There is no space between bars, as in a bar graph, because the scale is
a continuous one (there are no discrete groups; as in Graph 3-=3). The
height of the bars in a histogram represents the frequency of occurence
of each class interval (e g:s 0.0 to 1. 0) a]ong the hor1zonta1 axis.
A h1stogram is one way to depict a freguency_ dlstrlbutaon, one form of
which is the familiar “bell- shaped“ or "normal" curve. If we are
1nterested in minority perceptions of the qua11ty of education we may
wish to d1sp1ay data on the satisfaction of blacks W1th the amount of
education they have acqu1red. The histogram dep1cted in Graph 3-4 below
shows that over half of all blacks are dissatisfied or neutral with respect
to the amount of education they have achieved: The most frequent responses
are in the extreme categories, i.e., completely dissatisfied and completely

satisfied.
25 | . 23%
: ZE.
Percentage 20 |- 7 - "l
of Blacks us | |1 1 !
Class . .. - T
Interval 10 - .| 8% fog - '
18 a
. . i
0 - . E—— e i o ————————
0:0 1.0 2.03.0 4.0 5.0 6.C 7.0
Comp]etely , NeutraT Completely
Dissatisfied Satisfied
GRAPH 3-4

D1str1but1on of Sat1sfact1on with
Amount 9f—EdUC&thH Among Blacks (N=2e2)

SOURCE: ~Adapted from A. Campbell, P.E: Converse; -and W.L.
Rodgers, The Quality of American Life (1976), 459.
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frequencies are plotted on the vertical axis and the m 1d901nts of each
class on the horizontal axis. Graph 3-4 above can be transformed into
a frequency po]ygon s1mp1y by plac1ng po1nts in the m1dd1e of each bar

satisfaction with educational ach1evement.

When a large number of points can be placed on a graph and variables
are cont1nuous in nature (i.e., 1nterva1, ratio, and in spec1a1 cases
ordinal) it is possible to plot various kinds of trend lines. These
lines may be “fitted" to the data po1nts visually, although a number
of statistical techniques are normally used to aﬁﬁr6x1mate the shape
of curves. When time is plotted on the horizontal axis, trend lines
are excellent means for monitoring and forecasting long-term movements
in policy outcomes. Graphs may also be used to display and 1nterpret
the re1at1onsh1p betwaen two var1ab1es, one of which may be taken as
the explanation of the other. Graph 3-5, for example, shows both the
profile of data po1nts and a strai ght line representing a positive re-
lationship between medaizan family Infomes and per pupil expend1tures in
the Un1ted States. The “"aph shcvs that differences in median family
incomes. In ana-.zing rh» problem of 1nequa11ty of aducational opportun1ty
this data may hav: cons‘dsiable 1mportance in exp1'~1ng the poss1b111ty
that social inequz "ties must be resolved before inewalities of educational

opportunity are suctczssfui'y reducad (Jlencks et al., :972).

-
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Per Pupil

Expenditures
(1972)
dollars)

500 i FO i ; i

7000 8000 9000 10,000 11,000 12,000 13,000
Median Family Income (1969 dollars)
GRAPH 35 -
Per Pupi] Expenditures for Education
" And Median Family. Incomes in the 50 States'

SOURCE: Adapted from Bye (1975) 283 fhe

plotting of states is approximate

A Final means for disp]ay1ng and interpreting data on p011cy out=
comes is the cumu]at1ve frequency po]ygon (curve) The cumulative

where the cumulat1ve frequenc1es of a distribution are plctted along the
vertical axis. On the horizontal axis, as one moves from left to right,
the first p01nt p]etted is the frequency of the first class; the second
point plotted is the sum of the frequencies of the first and second
classes: and So on to the end of the scale, which is the sum of all the

frequencies . In monitoring the cppﬁéquences of po]1cy actions designed

to alleviate poverty, a highly useful cumulative frequency curve is the
‘Lorenz Curve, which displays the distr1bution of income in a given

162
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population (e.g., the country as a whole; a regien, or a community). A
Lorenz Curve enables us to compare the share of total income accounted
for by each suctessive percentage of the p0pu1ation These successive
percentages of the population are measured in terms of gu1nt11es or

deciles--i.e., classes or groups comprised of one—f1fth or one-tenth

of the popu]ation, which are ordered fi'om Jowest to highest in terms of

tﬁeir share of tota] 1ncome In graph 3 6 be]ow the Lorenz eurve enaBles
pe1nts 1n time. As the curve moves closer to the diagonal (1iné of equa11ty),
income becomes more equitably distributed, with total equality represented

by the line of equality While graph 3-6 provides a t1me comparison; the
Lorenz Curve can also be used for s ggtia] cemparisons of countries, states,
regions, or communities. An additional advantage of the Lorenz Curve is

that it is easily converted in the Gini Index of inequa11ty, which measures
the area between the ‘ne of equa11ty and the curve. As this area becoies
smaller, so does income 1nequa11ty The Gini Index ranges from 1.0 (per-

fect inequality) to 0.0 (perfect equaiity)
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10. List the appropriate measures of central tendency for each of the

" four levels of measurement: nominal, ordinal, interval and ratio.

11. List the different ways to display data on a part1cu1ar po]ic

outcome (e.g., public assistance benefits in constant dollars).
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POLICY GBTCOMES
Aﬁﬁﬁbixcaés T0 MONITORING

The systematic co]]ection of re]evant, reliable, and valid in-
formation on policy outcomes is one of the most 1mport nt aspects of
policy ana]ysis Neverthéless, it may be difficult to see how moni-
toring is actually carried out by program administrators, po11cy
analysts, and socfa® researchers who 1nvest1gate po11cy prob]ems
Fortunately ‘there are several identifiable approaches to mcn1tor1ng, éach
of which emp]oys different methods to obtain information about policy
outcomes. In this section we w111 briefly examine four Sich approaches

social accounting, socjal auditing, social experimentation, and social
research cumu]ation
In the mid-1960's a number of social scientists and policy-rakers
began. to advocate an approach to monitor1ng policy env1ronments which
often goes by the name social systems accounting (Gross, 1966) Social
systems accounting is a set of methods whereby changes in various events
and conditions #ay be systematically monitored over time. Sometimes social
systems accountlng 1ncludes spec1a1 efforts to moﬁitor partiEHIar coﬁaitiohs

Peport of the Spec1a] Task Force to the Secretary of Health, Educat1on,

sud Welfare, 1972), or the quality of life in mun1c1pa1 areas (F]ax,

"’ 1974; ‘Urban fnst1tute, 1974) In one way or another each of these
efforts uses social indicators--f.e., quantitative and qualitative measures
31 changes in social conditions--to moniter society's progress in attaining
certain goals and objectives. 0Onz of the Lz<ic assumptions of social
systems accounting is that thn monitoring of spgial conditions is equally
important as the monitoring of economic. condicions. For this reasen many
persons have advocated the praparation of a “Sucial Report" comparable to
the President 3 Aﬁﬁﬁéi Economic Repo''t te the Nation. In 1969, for example;
the Department o7 Health, Education, and Welfare published a volume entitled
ioward a Socia} Kesorf: Since 1973 the Department of Commerce has published
ir annrual compilatiosn entitled Socia!- Indicators.

An examination of the tyoes of cocial indicators used for purposes
of social systems accounting suggests the broad range of policy outcomes
'which can be monitored with. this approach. In effect, social indicators
are usad to monitor oroardss iﬁ achieving certain values or fulfilling
cartain needs--i.e.; to detérmine the extent to which po]1cy problems are
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being resolved. Table 3.5 presents such indicators, their observed
values in selected years, and their expected values in terms of ob-
jectives set for 1980.

TABLE 3-5
‘Selected Social Indicators:

S Observed Expected -
Indicator vValue Value (1380)

Overall Life Satisfaction
(% persons modarately to

conpletely satisfied) 82.0% (1975) tncrease
Parsons._ in State Mental R R
Hoipitals 426,000 (1967) 50,000
Three-to Five-year 01ds Lo o
in School or Preschool L 35.2% (1967) 95%
Persaons 25 and Older who o -
Graduate from Migh School Si.1% (1967) 65%
Hiﬁﬂibibﬁéﬂ,?iridhg o

Rehabiiitated ) 208,000 {1968) 600000
Average W?@kiy Workweek T .
(Manufacturing) 40.6 (1967) - 37.%
Labor Force Participation ‘ . .
Rate for Women (aged 35-5&) . 8% (1967) 60%

Average Annual Paid L S
 Yacation (Manufacturing) 2 weeks (1967) 4 weeks

Percent of Populatior, R o
Belgw Poverty Level 12.8% (1968) 0.0
[ncoma of Lowest Fifth o o
of Population 5.3% (1967) 10.0%
Persons Employed 83 wiilion (1967) 110 mi114on

SOURCE: Adapted from U.S. Department of Hazlth, Education; and Welfare, Toward
a_Soctal Report (Ann Arbor: University of Michigan Press, 1970}; and -
A. Campbell, P. Céﬁv,iﬁ?i. and W. Rodgers; The Guaiity of Anerican Life
(Mew York: Russell Sage Foundation, 197§). Expected values set for
1980 are subjective estimztes. 1 N
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The use of social indicators has several positive consequences:
First, the attempt to select indicators appropr1até for monitoring
can result in the recogn1t1on that we do not have sufficient information
on the outcomes of public poi1c1es While much progress has been made
1n systemat1ca11y acqu1r1rg information on po11cy outcomes, it is still
often difficult to obtain sufficient information to find out whether
programs are ach1ev1ng their inténded 1mpact on target groups. (kiviih,
1971) Second; when .nfowmqt1on is obtained on policy outcomes, ,
particularly in terms of impacts on target groups, we can evaluate and
modify public policies and programs. There is a direct link between the
adequacy of social indics:ors and the quality = information about policy
performance. Finally, social indicators can assist in providing information
with which to identify new policy problems and policy alternatives. Social
indicators thus provide information with which to monitor the consequences
,f policy actions, evaluate different types of outcomes, and identify
new b61iéy ﬁFéBiéﬁ§ and alternatives:

Among the many criticisms of social indicators, several deserve
special attention. First, it has been observed that the very choice
of certain indicators (e g, those to measure income d1str1but1on) re-
flects po]1t1ca1 b1ases and value Judgments (Djé, 1975: 336) This is
cértainly trué; it is also normal, given that the very 1dent1f1cat1on of
policy problems is subJect1v1st1c and artificial. Hence, new social
indicators are no more "biased" than thosé which have been used in the
past (e g., Gross National Product, productivity, unemployment). Second,
social indicators may not be directly useful to policy-makers in choosing
a1fferpnt courses of aéti66~ Iﬁ Faét; tﬁé?é 15 §6ﬁé éViaéﬁéé tﬁét §6éia1

contained in social indicators to make concrete decisions about specific
programs. (Caplan et al., 1975) This criticism, while no d~ubt important,
overlooks that one of the main functions of social indicators is to 4deatifz
new preb]ems, rather than prov1de cléar gu1de11nes for the1r solution. A

third criticism of social indicators deals with the type of indicators which

are used. (Siﬁgh 1975) Most indicators seek to measure objectlve conditions
(e.g., income distribution), often neglecting the s __gggggggg_percept1ons of

‘individuals and groups. Rence, what may be 1mportant is not so much that
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income 1nequa11ty is diminishing, but rather how such changes are perceived
as such by groups with a strong sense of social injustice and rising ex-
pectations. In other words, people are not only deprived in terms of
absolute d1ffrrences in 1ncome or other resources, but r elat1ve1¥ in )
terms of their own percept1ons of themselves in re]at1on to others. LaStiy;
the assumptions underlying the use of social indicators have been challenged
on grounds that they reflect a commitment to "big government," “totalitar-
ianism," or the “invasion of privacy." While such criticisms may have
some validity, sfforts to develop social sys .ms accounting are chiefly
a response to prob]ems of formu]at1ng public policies in complex post-
industrial po]xcy environments. Efforts to avoid the systemat1c collection
of information are not 1ikely to contribute to the resolution of con-
temporary problefis: pollution, poverty, drug addiction, declining sat-=
isfaction with Tife and work, inequality of 1ife chances for minorities
and women, mental illness; dropping out of school. Such criticisms often
mistake symptoms for the problem:

One of the shortcomings of social systems accounting--mainly; that
the kind of inforwma.ion generated js often too general to be d]rectly
useful to policy-makers--is to some extent c0mpensated for by social
aUd1t1ng In soc1a1 aud1t1ng_the inputs of a particular policy or program
"are traced from the point at which they are disbursed to the po1nt at
which they are exper1enced by the ultimate intended recipient of those
resources.” (Ce]eman, 1972: 18) Social audits may prov1de spec1f1c infor-
mation on po]1cy and program outcomes, such that the inability to achieve
a §?Véﬁ béiiéj 6Bjéétive may be traced to two ?actors (§ﬂith 1975~366)-

have been insufficient; or \2) they may not have reached target groups.

While the social audit does not provide adequate information on pel1cy and
program impacts, it does prov1de measures of outcomes which "tell whether

the resources are ivailable at point of use, and if they are not, where and
how they got lost:" (Coleman, 1972:19) An additional advantage of the sncial
aud1t as compared w1th soc1a1 account1ng, is that 1t he]ps to focus on

part1cular agencies, rather than soc1ety in genera] Veverthe]ess, the
relative spec1f1c1ty of social audits can also be prob]emat1c, since it
is generally more difficult to aca%iré information for social auditing
purposes than to compile social indicators from availabie public records.
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One of the central features of social accounting and social auditing
as approarhes to monitoring is that they occur after a po]1cy or program
has been 1mp1emented One of the consequences of mon1tor1ng po]1c1es
after the fact is that it may take a very 1arge number of successes and
failures to find out what works best and why Rivlin (1971) has chara-
cterized such ex post facto approaches as "random 1nnovat1on," i.e.; a
5nCess of unsystemat1ca11y formu]at1ng and execut1ng new po]1c1es and

over which there is direct contro] Random innovation may be contrasted
with "syecematic exper1mentat1on,“ which is a method of social innovation
which seeks maimum control over po]1cy actions (inputs and processes)

and the con ‘t onc under which they are undertaken. The essential feature
of sor1al eag;rlwen+=,lon énoan approach to mon1tor1ng is that it occurs
before,po11cies ars recommeided as solutions to given problems. Fair-
weather (1967) and others (Caporaso and Roos, 1973) have advocated social
experﬁmentat1on as a means of so]ving social problehs by 1nvest1gat1ng the
probable cutcomes1:fpo]1c1es in selected demonstration projects. In other
words, soc1a1 exper1ments are conducted prior to the commitment of re-
sources ro large and costly new programs whose consequences cannot be

piediéfea in advance.

As an approach to mon1tor1ng, social experimentat1on cIoser follows
m’thods used 1n c1ass1ca1 sc1ent1f1c exper1ments (1) There is d1rect

under wh1ch they are lmplemented (different target groups w1th known
character1stics) (2) At 1east two groups are mon1tored One, the “ex—
services), while the other--the "control” group--rece1ves another stimulus
{e.g., less services) or no stimulus at all. (3) Attempts are made to
select target groups randomly, so that poss1b1e biases in selection are

reduced. Lastly, (3) prec1se measurements are made, such that any

differences in the responses of the exper1menta1 and control groups may
be monitored and ised as a basis for formulating policies in the Future

Perhaps the best knowri social experiment is the New Jersy-Pennsy]van1a
Graduated Work Incentive Experiment, funded by the Office of Economic
Opportunity as "an attempt to use the experimental method to answer some

X.3.37 , -
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of the policy questions that strrounded welfare reform in the m1d 19605
(Rivlin, 1971: 94) A random sample of able-bodied men aged 15 to 58 from
low-1income families was selected from three sites in New Jersey (Trenton,
Patterson-Passaic; and Jersey City) and one in Pennsylvania (Scranten) In
gach C1ty some families received various combinations of guaranteed annual
1ncome 1evels and tax breaks, wh11e others received no payment whatsoever.

naayeeaeaag of welfare programs expected that income supplements
and tax breaks (negative income tax) would 1nduce low-income families to
work less. This expectat1on, which derived in part from popu]ar myths
about the poor,; was not substantiated by the experiment. The ma1n result
of the experxment was that the exper1menta1 (ircome ma1ntenance) and control
groups (no incomée ma1ntenance) did not differ in their emplovment patterns,
as reflected by changes in earn1ngs over the period of the experiment. In
fact, as Table 3-6 shows; the earn1ngs of the experimental group increased
siightiy as compared with the control group.

TABLE 3-6
Effects of Ineeme—Ma1ntenance on Earnings
of 400 tow—Income Families in New Jersey

Groups

B Noflnggme Income
Family Maintenance __Maintenance
Earnings (Control) (Experimental)

Ircreased 41.0% 43.0%

No Change 29.0 28.0

Lecreased 30.0 29.0

100.0 100.0

SOURCE: A. Rivlin, Systeruutif' Thirkine for_ social Action
(Washington, D.C. . The Brookings Inst1tut1on.
1971) 100. The computat1on of changes in fam11y
earnings excludes government payments to the experi-

mental group. 1 7()
¥:.3:38




POLICY OUTCOMES

Social exper1ments such as those condicted in New Jersey, Pennsy]van1a,
and other states have the advantage of be1ng able to show that is was
certain pol1cy actions (e.g., income ma1ntenance)--and not the character=
1st1cs of target groups or their surround1ngs--that resulted in given out-
comes (e.q., no changes in emp10yment behavior). This feature of ex-
periments is often described as internal val1d1ty——1 e;; the degree to
Wh1th particular results can be attributed with conf1dence to exper1menta]
treatments or stimuli. At the same time social experiments also have
shortcom1ngs and weaknesses: They often lack external validity--i.e.,
their results are difficult to generallze to other s1tuat1ons --mainly
because the effort to conduct the exper1ment itself results in special
conditions. Hence; persons may behave as they do because they know they
are part1c1pat1ng in an exper1ment S1m11ar1y, the more scientifically
contro]]ed the exper1ment the less likely that conditions established
dur1ng the experiment will actually be found in "real-l1ife" or "natural®
settings. Finally, there are ethical questions associated with social
experimentation. It may well be unethical, for examp]e to prov1de some
groups with money or services, while withholding the same benefits from

others.
A Fina1 approach to monitoring is what we might call Eaéiéigiééééréh

cumstances. While it is true that many po]1c1es have never been tr1ed before--
and hence we cannot monitor outcomes before actions have been taken==it is

true that a large stock of know]edge is available on po]1cy processes;
organizational structures and behavior, po]1cy outcomes and 1mpacts, and

other facets of po]1cymak1ng Social research cumulation has two principal
benef1ts F1rst, it prov1des JS with var1ous theor1es and mode]s of po]1cy

Lowi, 1968, 1972; Dye, 1975). Such theor1es and models can be he]pfu] in
thinking about the kinds of po]1cy outcomes which might occur under different
conditions included within theories and models. VThus, for examp]e, theories
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of communication may suggest that max1mum po11cy 1mpact in social service
de11very programs occurs when service workers and clients have similar
social background characteristics (age, race, social status, education).

A seeend benefit to be derived from social research cumulation is the
empqrqcalAg_nera11zat1ons about po]1cy outcomes and actions present in
situations similar to those in which we are interested. For example, a
recent compendium of empirical generalizations derived from'over 1,000
research projects prov1des us with information on po11cy and program out-
comes, as well as action gu1de11nes and pr1nc1p1es for p1ann1ng and or-
ganizing social change. (Rothman, 1974)

12. Compare and contrast social experimentation and social accounting
in terms of the degree of control over policy instruments, the
validity of generalizations about policy outcomes, and the ethical
implications of each approach.

13. Compare and contrast "random innovation" and "systematic experi-
mentation.” What are the strengths and weaknesses of each ap-
proach?

14. Under what circumstances might "random innovation" be a better
approach then "systematic experimentation"? Specifically, what

are the implications of the notion o? "{11 structured problems"
for this question?




POLICY CUTCOMES
‘ | SOME FALLACIES OF MEASUREMENT

This unit has stressed the importance and desirability of éﬁﬁiéying
precise measires of policy outcomes and actions. Systematic measurement
procedures can be advantageous; but they can also be abused. In this
final section we shall, therefore, review several of the major fallacies
encountered in efforts to monitor the consequences of policy actions:

1. Adgregative Fallacy. The attempt to draw conclusions

about individual behavior or attitudes on the basis

of group (aggregate) data. For example, in monitoring

changes in public assistance programs one may falla-

ciously conclude that increases in welfare rolls over

time reflect a decline in individual willingness to

work, or changes in the work ethic, when the real
explanation of the increase is rising unemployment
rates and the breaking down of extended families.

2. Individualistic Fallacy. The attempt to draw con- -
clusions about group (aggregate) behavior or attitudes

on the basis of knowledge about individuals. For
example, in monitoring the impact of racial inte- -

gration in public schools, itmay be found that indi-
vidual white and black children are generally satis-
fied with school integratjon. The same children may
nevertheless develop widely different attitudes as
classes change from a relatively homogeneous to a
relatively heterogeneous racial compesition: In-
dividual attitudes change in group situations.

validity for one's findings by using statistics and
mathematical formulations may obscure the fact that
data are unreliable or invalid: _For example, in

monitoring crime and heroin addiction in New York

3. Fallacy of Misplaced Precision: The attempt to claim

City it was.reported that addicts steal from $2

billion. to $5 billion in goods annually to support

their habit. Upon careful review of these figures

it was found that analysts had multiplied an es-
timated 100,000 addicts by an estimated habit of

$30 per day. The resulting $1.1 billion was then

multiplied by a factor of 4, since stolen goods are

typically sold at one-quarter_ their real value. .

The known value of all goods stolen per year does

not approach §4.4 billion, suggesting either that
there are far fewer addicts or that addicts steal
i less frequently than believed.

X:3.41
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4. Fallacy of Pseudo-Proof. Efforts are made to claim validity

for findings where there is no sound scientific basis for

doing so. For example, in monitoring the consequences

of policy actions in the 50 states, it is found that those

states with competitive party systems allocate more of

their budgets to social welfare and education than states

with non-competitive party systems. Subsequently, it is
discovered that it is the level of economic development

of states that affects patterns of expenditures as well

as party competition. In effect; the correlation between
party competition and expenditurés was spurious--i.e.;

only apparent but not real.
~ Monitoring, as we have seen; plays an essential role in generating
information about policy outcomes. Only by systematically describing the
consequénces of policy actions can we know whether a given policy is
achieving its stated objectives. Monitoring requires precise measure-
ment, careful definitions of relevant variables; and skills in the pre-
sentation and interpretation of data: Systematic monitoring procedures
may be used to great advantage; they may also be misused, resulting in
various fallacies of measurement: In either case, however, monitoring
is essential for the policy-analytic of forecasting, which we shall con-
sider in the next unit.

15. Provide illustrations from your own experience of each of the
fallacies associated with the measurement of policy outcomes and i
actions.
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o

. over time is a good example of: .

 SELF-TESTING EXERCISE

The use of the Consumer Indax to describe changes in prices

(a) evaluation
(b} forecasting
(c) monitoring
(d) recommendation

"Monitoring is to forecasting as recommendation is to evaluation."

(a) True

(b) False
"Monitoring is to forecasting and evaluation as
are to recommnendation."

(a) Trie

(b) False
Monitoring involves:

(a) value premises

(b) factual and value premises

(¢) factual premises

forecasting and evaluation

The choice of indicators used to monitor policy outcomes is and can

be wholly objective:
(a) True
(b) Faise

The median is the appropriate measure of central téhdéh&y for:

(a) interval level data
(b) nominal level data
(¢c) ordinal level data
(d) ratio level data

A constitutive defs »rovides an unambiguous rule for 1linking

concepts with obse
(a* True
(b) False
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11.

12.
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“Satisfact1on with san1tat10n services was defined as percept1ons of

adequacy of waste collection, which was measured by responses to

questions asked by interviewers." This statement contains:

(a) an operat1ona] definition on]y
(B) constitutive and operee1onal definitions
(c) a constitutive definition only
(d) no adequate definition
An indicator of policy or program input might be:
(a) salaries of program personnel
(b) person-hours devoted to program activity
(c) volume of services produced
(d) qua11ty of services prOV1ded
(e) all of the above
(F) a and b
(g) a, b, and ¢

S, -

b

Effectiveness generally refers to the degree to wh1ch preferred policy

outcomes are realized. Efficiency, by contrast, generally refers to:

(é) the amount of effert expended

(b) the costs of a pol1cy or program

{c) the quality of a poelicy or program

(d) the ratio of effectiveness and effort
In monitoring the consequences of actions taken under a tax reform
program designed to reduce inequalities in the distribution of in-
come we would most 1ikely want to use the:

(a) Gini Index

(b) Consumer Price Index

(c) Cost-of-Living Index

(d) Index of Unemployment
Data may be presented in tables which have one or more dimensions. The
kinds of data which are displayed include means, medians, and modes.

(a) True

(b) ralse
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13. Calculate the mean, median, and mode for the following set of data: o

A _PERCENTAGE OF TOTAL GOVERNMENT

EXPENDITURES IN THE U.S., 1902-72

Year State Expenditurés as % of Total
1902 6%

1913 9

1922 11

1927 13

1932 - 16

1936 14

1940 15

1944 3

1946 6 -
1948 13

1950 12

1952 9

1955 11

1960 13

1962 12

1967 12

1970 12

1972 13

SOURCE: Ad:,. ed from Dye (1975:205):

Mean:

Median:

Mode:

14. A Lorenz Curve is a good example of a:

(a) Bar Graph
(b) Cumulative Frequency Curve o
(c) Histogram 150

(dY Rroken-line Granh
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@ 15 A social experiment typicall,  volves attempts to manipulate input and
process variables under scientirically controlled conditions.
(a) True
(b) False
16. Social experiments often have high validity, but low

validity.

17. The acquisition of information to conduct a social sucit--as com-
pared with social accounting--is gsvarally:
(a) less difficult
(b) more difficult
(c) equally difficult
18. “Per capita income in the United States has grown steadily over the
past three decades. This reflects increasing individual satisfaction
with the quality of life." This conclusior is an example of the
fa) individualistic fallacy
* fallacy of misplaced precision
‘ ) fallacy of pseudo-proof
(d) aggreqative fallacy
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ASSIGNMENT

1. Construct constitutive and operational definitions for any five (5)
of the following cutcome variables: .Note that a sample answer has

been provided in the first row:

variable Constitutive Definition Operational Definition
Program The monetary valug of Dollar costs of goods,
Expenditures | ipputs into a program in services, and wages 1.

a given time period. 1977,

Personne]
Turnover
Units of '
Service : —

Satisfaction
with Services

- — j
Income
Employment
Income
Maintenance
— L o e e . e e e e e e e e e - ———— - — . — s —— —

— - —— —— ——— ——
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_—--—f-;-_;:::::;:;;-—-,;;;:;;;“--—;-r
Variable Eonstitutive Definition Operational Definition
Hea]th Care
Delivery
Pollution
Energy
Consumption

Listed below are several contemporary policy problems: Beside six (6)

) of_these problems provide an indicator or an index with which ta monitor

policy outcomes; impacts, inputs, and processes. Note that a sample
answer has been prav1ded in ©e F1rst row.

Public Policy S o - 7

Problem OQutcome Impact Input Process

;,‘, I [ R D - | Z TOta]

Increasing costs of | Average  |Temperaturel [nvestments| VOlume of
home heating Costs for | Levels in | 5 pit Interstate
,,,,,,,,,Aw,,_v,,”,,FU?I;Qil;;,m,thmesﬂ,,,Réfihéfiég‘ 0il Flows

Declining Quality
of Transportation
Services

Inadegquate
Police Protection

§f§fhg Crime

et e . = e e amu w—— —— - — o

Rates
Social.
Inequa11ty
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Public Policy o -
Problem Outcome - Impact Input Process

Inflation

Declining
School
Achievement

Increasing

Dkug Addiction

R1s1ng Welfare

Exﬁéﬁdifh?éé

Urban Fiszal
Srisis i

3. The following assignments require that you display and interpret data
in the form of tables and graphs.

(a) Read the foilowing description of college enrollment patterns
in 1966 and display data in tabular form. The table has been
constructed below the description; you are to indicate the
source of the data _and place the data in those columns and rows
which have been left Qlan

_"According to the U.3. Bureau of the Census (Curwent Population 3e-

ports; Series P-20, No. 183; 1969) there was a votal of 5,999,000 students
Eetween 14 and 34 years of age enrolled in college in 1966. OF this total

1;048;000 attended 2-year colieges; and ¢;3953;000 attended 4-year colleges.

— e~~~ T~ °7T . -

MuZes ﬂomprtse& 3,710, 000 of tﬁe to+ap, ,emales 2;289,000. CF all males

spectzveby Cbmvarable thures for woman are 435,000 . (2-year coZZeae)

and 1,854,000 (4-year college). When total enroliment is broken down by

race, we find that whttee and blacks account for 5,625,000 and 374,000

students, raspectzvo . Among whites, 365,000 attended 2-year colleges,

as compared :7in Bl ﬁJ, blacks. Agcin amevg wnttes, 4,660. 000 attenaed
d=year colleges, as comztred uith 993,000 blacks.
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_RACIAL AND SEXUAL COMPOSITION OF
__STUDENTS BETWEEN 14 AND 34 YEARS
OF AGE ENROLLED IN COLLEGES IN 1966

Colleges

Students

~ Total
Enrollment

2-Year

42Yéar

Total
==Blacks
--Whites
~-Males
--Females

5,999,000
374,000

3,710,000

965,000

1,854,000

3,099,000

SOURCE:

i (b) e of 3,000 blacks and whites the following data

In 2

sn in. . @ and race were reported. Among whites:18.4% earned
185§ tharn $4,000; 24.4% earned from $4,00 to $7,999; 28:4%

earned from $8,000 to $11,999; and 28.9% earned from $12,000
to $16,000. Among blacks: 36.1% earned less than $4,000;
25.8% esarned from $4,000 to $7,999; 23.4% earned from $8,000
to $11,999; and 14.7% earned from $12,600 to $16,000. Display
these data in the blank columns in the table below:

Race

Income

Level Black

Less than $4,000

$4,000 to $7,999

_ $8,000 to $11,999 03 4%

:::1:66.62::::: e

100-0% DIoDD DI iDLt
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(c) Eﬁéﬁ d§é§7§ﬁ§m§56vé table suggest about the relationship between
race and income?

(d) The same sample of 3,000 blacks and whites was broken down into
those whe had completed F'gh school and college, of which there.
were 1,500 persons.  Among whites: 9.7% earned less than $4,000;
20.5% earned from 34,000 to $7,999; 31.5% earned from $8,000 to .
$11,999; and 38:4% earned from $12,000 to $16,000. Among blacks:
20.3% ezrned less than $4,000; 30:1% earned from $4;000 to $7,999;
25.4% earned from 58,000 to $11,999; and 24.°% earned from $12,000
to $16,0C3. Display these data in the blank columns in the table
below.

INCOME LEVELS FOR 1,500 BLACKS AND
WHITES WITH HIGH SCHOOL AND
COLLEGE EDUCATION

IﬁCﬁmé L ) S
Level White Black

Less than $4,000 . N

$4,000 to $7,999

$8,000 to $11,995
$12,000 to $16,000

100.0%
(1,350) (150) (1,500)

(e) What does the above table suggest about the effects of education
on the relationship between race and income?

18¢
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bar graph- uh: h tisn1ays black and wh1te med1an famin incomes
from 1947-1972.

MEDIAN INCOME OF BLACK AND

WHITE FAMILIES, 1947-.1972

i Year
Race ' : o i o
1947 1960 1968 1970 1972

White | $4,916 | $6,857 | $8,937 | $10,236 $i1;549

Black | $2,514 | 53,794 | $5,590 | $ 6,516 | $ 6,864

§12,000 |

$10,000
$ 8,000
$ 6,000

$ 4,000
$ 2,000

SO .CE: Bureau of the Census, “The Social and Economic Status

of Negroes in the United States," Current Population

Reports; No. 28 (1970) and No. 46 (1973).

NOTE: Bisregard the fact that the intervals between years are
unequal.

1947 1960 1968 1970 1972
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(g) Constrict a brokén-1ine graph on the basis of the same data on
median family incomes of blacks and whites from 1947-1972. Draw
two lines, one for blacks and one for whites, and label them:

$12,000
$10,000 |
5 8,000 |
$ 6,000
$ 4,000 i
§ 2,000 +

e — e i |

1947 1960 1968 i970 - 1972

(h) Return to quest1on 3(b) above. Use the data in your table to

construct two histograms which display the distribution of in-

come among whites and blacks. Go back to Graph 3.4 in the unit
narrative and s*.iy it Lefore you complete your answer.

25 r 25 |
%3 20 p % 20 F
15 ok
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e 5 |-
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G 84000 38000 $12,000 315,000 $ 0 $4000 $800° 312 00C $16,0C0
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POLICY OUTCOMES

@ (1) On the basis of the two histograms, draw a frequency polyvgon

which displays the distribution of incure among blacks aid

whites. Use separate lines to repres~it tlacks and whites

and label them appropriately. Refzi '~ the unit narrative

(Graph 3.4 and text) to complete s tr saswer.

36 |-
25 F
* 20 F
15 |
10 |
5 |
0 7000 35000 310,000 § 14,000

to the police per 100,000 population. Known offenses are broken

(j) The table below repaorts the nurber of criminal offenses known

 down into two categories--total crimes against person and total
crimes against property--over the period 1960-72. Construct two
curva-line graphs which display trends in crime rates over the
period. Label the two graphs appropriately. |

CRIME RATES IN THE UNITED STATES:
OFFENSES KNOWN TO _POLICY PER
100,000 POPULATION, 1960-:972

Year
Category — : — —
1960 1965 1970 1972
Against Person 148 185 360 308
Against Property 6. 1,250 2,381 2,432
- SOURCE: Federal Bureau of Investigation, Uniform Crime Reports,
‘ 1966=1971.
NOTE: Disregard the fact’ that the intervals between years are
unequal.

- 1Ra
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1960 1965 1970 1972
(k) What do these graphs suggest about crime as a policy problem?
(1) The percentage increase in crimes against property and crimes
against person between 1960 and 1972 is 168% (person) and 166%
(property). How do these computations compare with data dis- -
played in graphic formw above? Which is a better description of
the “problem?"
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POLICY OUTCOMES

(m) In the table below are data on the percentage distribution of

family income by quintiles in 1947 and 1972. Return to Graph

3.6 and study it.

Use this data to construct two Lorenz Curves

which depict changes in the distribution of income between 1947
and 1972. Label the two curves and the two axes.

__PERCENTAGE_DISTRIBUTION OF FAMILY
PERSONAL INCOME IN THE UNITED STATES

BY QUINTILES, 1947 AND 1972

Quintiles 1947 1972
Lowest 5.0 5.5
Second 11.0 12.0
Third 16.0 17 4
Fourth 22.0 23.5
Highest 46.0 41.6
Total 100.0 100.0

SOURCE: U.S. Bureau of the Census, Current
Population Reports, Series P<60,

No. - 80.

100
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(n) wnat does the Lorenz Curve suggest about poverty as a policy
problem? If poverty and other problems are "artificial" and

"subjective," how valid is the information displayed by the
Lorenz Curve?
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ANSWER KEY FOR SELF-TESTING EXERCISE

1. (c) 2. (b) 3.7’(\,6): 4. (c) 5. (b) 6. (c) 7. (b) 8. (b)
10. (d) 11. (a) 12. {a) 13. Mean = 11.1; Median = 12; Mode = 1
13. 14. (b) 15. (a) 16. dinternal; external. 17. (b) 18. (d).

. (f)

.
2 and
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POLICY ALTERNATIVES

INTRODUCT ION

, Policy alternatives are potential courses of public action available
to realize human values or satisfy human needs. Stated in another way,
policy alternatives are those courses of action which may be chosen to
resolve policy problems. Information about policy alternatives is one
of the most important components of policy analysis. since it is this f

kind of information which establishes ‘expectations as to whether a proBlem

if “solvable” or l'unsolvablef One dilemma facing the policy analyst

of action is likely to resolve that problem In order to consider courses
of action the policy analyst must have information about different policy
alternatives an& their consequences.

Infonnation about policy outcomes on issue areas of welfare, pollution,

actions In turn, information about policy outcomes is necessary for

identifying policy problems. It should be clear that the reliability,

‘ validity; and relevance of information about policy outcomes has a great
deal to do with the ways that policy problems are identified. For examples
popular myths about the “causes" of increa51ng welfare rolls are often based
on unreliable, invalid, and irrelevant information This information never- -
theless results in expectations that certain kinds of alternatives (making
welfare legislation more str1ct) will resolve the “problan, while others
(creating more employment) will not: In other words, policy problems in-
clude some alternat.ves and exclude others. Problems themselves may be
mlsidentified because of unreliable; invalid or irrelevant lnformation

about policy outcomes.:

In?ormation about policy problems is transformed into information
about policy alternatives through the use of ?6reéasting procedures— Policy
problems--whether their definition is appropriate or inapprOpriate
(Error IIl)--are the basis for forecasting alternative courses of action
to resolve the problem. ‘The fact that alternatives are “problem-dependent“--
i. e., the selection of alternatives 1s regulated by the way that the problem

i was 1n1tially jdentified-=raises important questions for public policy
analysis. For example, if policy problems are subjective, artificial,
dynamic, infinite, and interdependent, how wi %?we know if we have selected

X.4.1




PUBLIC POLICY ANALYSIS

LEARNING OBJECTIVES

After completing this module you should be able to:

1. Identify the essential characteristics of forecasting as a
policy-analytic procedure. -

5. Recognize relationships among policy outcomes, policy
problems; and forecasting.

3. Compare and contrast different approaches to forecasting used
by policy analysts.

4. Apply selected forecasting ﬁféééaﬁiéé;té policy problems.

5. Recognize strengths and limitations of different forecasting
pr'eeéglur'es. '

X.4:2
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()]
@ Time Series
®

KEY TERMS AND CONCEPTS

Forecasting
Extrapolation

Trend

Secular Trend
Cyclical Fluctuation

Seasonal Variation

@ Irregular Movement
®

Growth (S-shaped) Curve

@ Peak

@ Trough

@ Trend Line

Intuitive Forecasting
Intuitive Planning
Theoretical Forecasting
Theoretical Planning
Néﬁ&iéé?ééi Forecasting
€linical Forecasting
Arialogy Forecastifg
Mode11ing Forecasting
Extrapolative Forecasting
Survey Forecasting
Normative Forecasting
Multimethod Forecasting

.

L

W

199

(7S}




OVERVIEW
Objectives Tasks Resources Evaluation
1. ldentify the Study Questions _ Unit_ Self
essential character- 1,253 Harrative
istics of forecasting o A aa
as a policy-analytic Test %ggst1ons
procedure. e
2. Recogn1ze relation- Study Quﬁst1ons Unit Self and
ships between policy .45 Narrative Instructor
problems, policy - Test Questidhs
outcomes, and fore- 34 :
casting. Unit Assignment
1
3. Compare and contrast Study Questions Unit Self and
- different aporoaches 65758 Harrative Instructor
to forecasting used Test Questibhs
by policy analysts. : 5,6
Unit Ass1gﬂment
4. Apply.- f6§ééast1ng Study Question Unit - Self and
procedures to policy .9 o Marrative Instructor
problems. Test Quéstions
Unit Ass1&nﬁéﬁf§
3,4
5. Recognize strengths Study Questions Unit Self
and limitations of S 10,11,12 Narrative
different forecasting Test”Quest10ns
procedures.
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the right alternatives to resolve the problem? Which courses of action

~ The above questions highlight the importance of policy problems in
shaping the use of forecasting procedures. Forecasting is one of the
most complex procedures used by policy analysts, primarily because we
lack adequate information about policy outcomes and policy problems. Never-
theless, forecasting is essential for rational choice of any kind, since
it permits us to assess the consequences of different courses of action. In
this module we shall examine: (1) the nature of forecasting as a policy-
analytic procedure; (2) similarities and differences among various
app: yaches to forecasting used by policy analysts; and (3) strengths and
weaknesses of different forecasting procedures.




PUBLIC POLICY ANALYSIS

THE NATURE OF FORECASTING -

In the past decade there has been a remarkable increase in the use
of various new forecast1ng procedures by palicy analysts While generat1ons
of econom1sts have used forecasting procedures to proaect trends in e&conomic
factors such as emp]oyment, 1nvestment, and income, it is only recently that
methods of social forecasting have come into wide use. A+ tha present time
various forecast1ng procedures are used to project the consequences of a wide
array of social conditions. Forecasting is used to proaect patterns of
economic growth popu1at1on decline, ecological degfadat1on po]1t1ca1
apathy, general life satisfaction, qua11ty of 11fe, fiscal decline, and

agency work]oads. The use of forecasting procedures cuts across all societal
activities, 1evels of government, and po]1cy issue areas.

future on the basis of knowledge of past events or cond1tions In policy

analysis, forecast1ng procedures are used to pred1ct the consequences of
a]ternat1ve courses of pub11c action and 1nact1on Forecast1ng 1nvolves

exp11c1t compar1sons may be made among d1fferent policy a]ternat1ves
Forecasting usually excludes attempts to select a]ternat1ves by compar1ng
them with stated pre?erenées or values--i.e.; forecasting involves factual
rather than value prem1§es Reccmmendation--as d1st1ngu1shed from fore=

cast1ng——1nvo]ves both factua) and va]ue prem1ses about the future: " Theréfore,
forecasting is a prerequ1s1te for recoumendat1on and an important tool for

more effect1ve po]1cy formation.

Forecast1ng may be appl1ed to various kinds of problems. First,
forecasting may be used to predict changes in policy environments which
are likely to occur if governments take no further action, i.e. ,71f they

maintain the government status quo. For examnple, forecast1ng procedures

are empToyed to pred1ct the probable growth of po]]ut1on given existing
1eve15 of government regu]at1on of 1ndustry and consumer behavior. Similarly,

forecast1ng may be used to predict an agency's caseéload in the next year, as-
suming that agency procedures, rules, and expenditures remain the same. Second,
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forecast1ng may be used to pred1ct changes in po]1cy environments wh1ch

(trad1t1dna1 we]fare programs vs. income ma1ntenance programs) in redUC1ng
we]fare roles or chang1ng emp]oyment patterns Th1rd forecast1ng may

actually be adopted or implemented by public bodies or organ1zat1ons
For examp]e, forecast1ngsmay be used to estimate the chances that Congress

w111 approve certa1n k1nds of ]eg1s]at1on (such as nat1ona1 hea]th 1nsurance)

actors--e.g., Congressional cmnn1ttees, agency heads, political part1es,
organ1zed 1nterest groups-—w111 exert sufficient influence to facilitate or
block the acceptance of given po]1C1es; Finally, forecasting may be used to
predict two or more of the above types of conditfons or events at the same
time: 1In other words, forecasting may be applied to different objects of
analysis.

1. Changes in policy environments if no further public

action is taken,

2. Changes in palicy enviornments if new policies
are adopted;

* 3. Changes in the content of public policies; and
4 eaaﬁgéé in_the influence of gg}leyfactors in

formulating and implementing public policies.
Three of the most commonly employed bases of forecasting are intuition;
theory, and extrapolation. Forecasting may be based on intuition;
including subjective judgments;, speculation, 6F educated guesses. A

- large number of public and private organizations use intuitive forecasting

to bFéjeét future workloads, expenditures; and demand for goods and services.
Fcrecasts are also made on the basis of theorz--1 e., genera] knowledge

of cause and effect re:at10nsh1ps A good deal of the forecasting which
underlies speC1a1 edication projects supported by the government 1s based

on various theories of learning developed by educational psychologists.
Lastly, the extrapolat1on of past events is one of the most prevalent

bases of forecasting. In this case, forecasts about future events are

based on assumptions that trends observed in the past wiil continue into

.4.7°03
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the future. For example, historical patterns of growth in government
spending may be extended into the future by making assumptions that the
future will conform to the past These three bases of forecast1ng--
intuition, theory, and extrapolation--are illustrated below in Table
4.1, It should be noted that forecasts made on different bases can and

do conflict with one another:

TABLE 4.1
Forecasts and Their Bases in
Two. Issue-Areas

Basis of Forecast
Issue-Area Intuition Theory Extrapolation
Crime €rimes against Crime is a Based on past .
person will funtion of trends, crimes
rise at an joblessness; aga1nst person
ever increasing crimes will will increase at
rate. decrease as a slower rate than
jobs increase. crimes against
property.

Welfare The rich will Social in= Trends in the
get richer and equality is a 1947-1972 period
the poor will - function of show that incomes
get poorer education; -in- have .become more.

creased educa- equitable. This
tional oppor- trend will continue
tunity will in the future.
result in

greater social

equity:

The main difficuity with intuition as a basis for forecasting is that
different persons often reach ent1re1y d1fferent predictions of future
events. While we will discuss several ways to ovércomé this prob1en below,
the main weakness of var1ous forms of intuitive forecasting is that predictions
are unsystemat1c, implicit, and cannot ea511y be repeated by others. More-
over, intditive forecasts may actually be social myths in disguise--i:e:,

204
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half-truths or distortions nﬁdcﬁ may help to ﬁake sense out of cdﬁpiék
policy problems, but nevertheless result in self-fulfilling prophesies.

Scientific theories m1ght appear to prov1de a firm bas1s for fore-
casting Such tﬁeor1es, ﬁowever, conta1n their own myths in the form
of d1fferent sc1ent1f1c parad1gms and 1deo]og1es Moreover, there are
When such theories are available, they are typ1ca]1y much more useful
in exp1a1n1ng negat1ve characteristics of society as a whole--e. g.;

theories of 1nequa11ty, urban squalor, and collective violence--than in
suggest1ng specific remedies (Williams, 1971)

Perhaps for the above reasons extrapo]at1on is one of the most

common]y used methods for systemat1ca11y forecasting future conditions:
Tne ch1ef assumpt1on of extrapo]ation is that patterns of events which
occured in the past will continue unchanged in the future--e:g:; rates
of growth or dec11ne w111 rena1n constant over time. A trend is a pro-
Jected pattern of events based on extrapo]at1en As cempared with in-

‘ tu1t1ve forecasts and many social theories, extrapo]atwe forecasts have
two main advantages they are based on systemat1ca11y acqu1red information
and they make their assumpt1ons exp11c1t The main advantage of extrapo]at1on
is that assumpt1ens of h1stor1ca1 continuity may not be aust1f1ed, since
the past may not repeat itself in the same form. Extrapolative forecasts
are essent1a11y assertive in nature--they assert that future events will
occur in a certain way, but do not exp1a1n why: tast]y, extrape]at1ens
often conta1n a bu11t -in conservative bias, since they tend to use the
past as a standard of what is pess1b1e in the future. Fortunate]y,
we are not compe]]ed to accept any one of the three main bases of
forecasting as the sole guide to ana1ys1s, this would result only in

dogmatism and error. We can use multiple methods--intuition, theOry,
and extrapolat1en--as bases for forecasting.

One of the most 1mpertant methods of forecasting is time series '
analysis. Timeeserlesganalys4sfprojects statistical information about

past events in order to make est1mates of future ones. In time series

— analysis statistical data on a subject of interest is First arranged in

‘ éhfahéiégieai'afdér. Past patterns are then summarized with numbers
(e.g., averages) and projected into the future: For example; 1n invest1-
gating the energy crisis we may wish to project changes in sources of
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electricity to the year 2000. Table 4=2 below forecasts decreasing

reliance on o0il; gas; and coal between 1970 and 2000.

TABLE 4.2
j;:,:i; ,.i ::‘j;,, _Z

source | 1970 | 1975 | 1985 | 2000

0i1 5% 8% 10% 9%
Gas 29 21 12 10
Coal 56 48 40 33
Other 10 | _23 38 52
Total 100% 100% 100% 100%

SOUREE: Joint Committee on Atomic Energy; "Certain

Background Information for Consideration

When Evaluating the National Energy Dilemma"
(Washington: U.S. Government Printing -
Office; 1973); and B. Hughes; U.S. Energy,
Environment; and Economic ProbTems: A
PubTic Policy Simulation (Washington:
American Political Science Association,
1975), 26.

Classical time series analysis, which has most often been employed by
economists, is concerned primarily with the projection of economic trends.
It is "a descriptive method which attempts to break down an economic time
series into distinct compchéhts which represent the operation of groups
of explanatory factors...” (Hamburg, 1970:542). These factors might in-
clude weather conditions, customs, consumer tastes, and technology: These
factors might be arranged in several different kinds of patterns: (1) Secular

206
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trends,are relatively smooth upward or downward movements over a per1od

of 15 20 years or more. (2) Cyc11ca1 f]uctuat1ens are recurrent upward
and downward movements around a secular trend line over per1ods of 10-15

years or 1°ss. The durat1on of such fluctuat1ons is measured b/ ca]-

(3) Seasonal variations are patterns of movement within a time series
which occur in defined per1ods of time (e g., years; quarters, months)
Seasonal variations occur within speC1f1ed chrono]og1ca1 intervals,
whereas cyclical fluctuations do not. Seasonal var1at1ons may be due
to we&théri customs; or hbifda“s; (4) Irreqular movements are repre-
sented by fluctuations that follow no consistent pattern, either
chreno]og1ca1 or recurrent. Irregu]ar movements are res1dua1 var-
1at1ons --i.e. o sporad1c, unpred1ctab1e, or unknown faéfdrs which ére

variations have been taken into account. Among common sources of irregular
fiovements are wars, natura] disasters, strikes, and compiétéiy unknown
factors:

We shall concentrate now on methods for estimating secular trends;
since this component of time series ana]ys1s clear]y illustrates the meth-
odo]og1ca1 strengths and limitations of extrapolation. Secular trends
are likely to be found in re]at1ve1y stable env1ronments mon1tored over
1ong per1ods of time. Secular trends are evident in the growth of govern-
mental expenditures, national income, costs of mun1C1pal services, and
the number of governmenta] organ1zat1ons For example, an important re-
cent stydy (Kaufman, 1976) uses time series analysis to demonstrate an
ékﬁénenfiél growth of governmental organizations from roughly 1865 to
1973. Over most of this period the number of federal agencies has grown at
an ever 1ncreas1ng rate, suggesting that the expans1on of government may
resen51e grewth curves used to represent changes in b1o]eg1ca1 organisms.

of growth up to a certain point, after which the rate of growth begins to
decrease and level off. Cumulative totals of government organizations
that survived until 1973 are illustrated in Graph 4-1;, which depicts a
sectlar trend in the growth of federal agencies throughout most of the

xaa <07



nineteenth and twentieth centuries. Whether the growth of government
organizations will continue at the same rate, or level off in future,
is an open question.

Organizations
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1789 1800 1820 1840 1860 1880 1900 1920 1940 1960 1973

GRAPH 4-1 n
Cumulative Totals of Organizations that Survived
to 1973, by Twenty-Year Intervals, 1789-1973:

Kaufman, Are Government Organizations Immortal? Washington,
C.: The Brookings iInstitution, 1976, Adopted from Figure 4,
2.

SOURCE:

H.
D.

()]
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@® The main problem encountered in estimating secular trends is how
best to describe them. On the one hand, it is not difficult to visually
examine a secular trend as depicted in Graph 4-1 above; we can easily
describe the overall movement in the number of organizations over time.
On the other hand, it would be extremely difficult to provide an un-
biased guess as to what the secular trend would look like in the year
2000. For this reason methods have been devised which allow us to
calculate a trend line: Such a line summarizes past and future changes
in the magnitude of conditions over time.

In determining the trend line of a time series such as that depicted
in Graph 4-1 we would follow several steps

1. Establish the time. period of - interest (1866-1979)
and its 1nterva1$ (units of 20 years).

2. Make necessary adaustments for factors which should
be taken into account in order to interpret the

d1sso]ved from those newly established in each
time period).

3. Plot the values (e.g., cumulative totals of or-
ganizations) for each successive time period.

4., Fit a trend 1ine to the points on the graph,
either by hand and visual inspection (the
so-called "black thread" method), by statistical
calculations (averages and rates of change),
or by solving mathematical equations.

5. Extend the trend line to any point of time in

the future (e.g., 2000), obtaining the projected

number of organizations from values on the

vertical axis; or choose the time point and

calculate the projected number of organizations

from data on established rates of change.

 Where Graph 4-1 is fitted with a trend line extending over the
period 1860-2000 we find that the projected number of organizations in
the year 2000 is approximately 431 This straight line trend is illustrated

in Graph 42 below.

X.4.13
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% Actual Number of

150 organizations
100
50
,,,,,, 1T 1 1 1 T T |
1860 1880 1900 1920 1940 1960 1973 2000
GRAPH -2

Stralgh¢;LlneglrendgEitted to Cumilative
Totals of 0rgan1zations, 1866—26&0

SOURCE: Adapted from Kaufman (1976), ?igufé 4, 62.

Straight line trends such as that illustrated in Graph 4-2 are not
apprdpriate for all forecasting problems: (1) A straight line trend is
appropr1ate for relatively smooth secu]ar movements, but not for the kinds
of non-linear patterns encountéred in the ana]ysis of cyc]ica] fluctuations
éﬁar§éi§aﬁéi variations: (2) A straight line trend is ESSént1311y non-
predictive. This is because there is no theoretical basis for explaining
wﬁy any secular movement did occur in the past or if it may continue
into the future. (3) The extrapolation of straight line trends has a
conservative bias, since it suggests that what has occurred will occur in
the future. This kind of bias can severely limit the considerations of ' -

possible alternative futures. (4) Straight line trends are appropriate
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for long-term movements (15-20 years), but not shorter ones. (5)
Similarly; the estimation of such trends requires that the environments
in which they occur are relatively stable ones; the more dynamic or
erratic the environment, the less applicable are forecasting methods
based on the extrapolation of straight line trends. Lastly, (6) the
kinds of data usually available for time series analysis of secular
trends are sometimes only indirectly relevant to public policy. Ecoromic
and demographic data, for example, is seldom appropriate for forecasting
changes which are; in fact; due to particular policies; largely because
such policies are only remotely related to social and demographic factors,
such as urbanization and health: Even less often available data helps

to forecast changes in the content of particular policies or changes in
the involvement and influence of policy actors.

STUDY QUESTIONS
Answer each of the questions that follow:
1. How does the reliability and validity of information about policy
outcomes affect the success of forecasting?

2. List several ways that forecasting can contribute to greater
control and cocrdination of policies:
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3. Compare and contrast intuition, theory, and extrapolation as
bases of forecasting. -

4. Which bases of forecasting are most appropriate for policy
.problems that are subjectivistic, dynamic, and infinite?

5. Which of the three bases of forecasting is probably least
affected by popular myths about policy problems? :

6. Which of the three modes of inguiry (dialectical, deductive,

inductive) is most closely associated with intuitive, theoretical,
and multimethod forecasting?
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APPROACHES TO FORECASTING

A range of prob]ems assoc1ated with time ser1es ana1ys1s and the
extrapo]at1on of secular trends have g1ven rise to a variety of different
approaches to forecast1ng. Some of these approaches are quantitative;
others are qualitative and Féaaifé no particd1ar application of
statistics. Some approaches are systematic, in that they state
assumptions explicitly and follow formaiimethodolog1ca1 procedures,
others are essentially unsystemat1c, since they leave assumpt1ons vague
and follow no recogn1zab1e method. F1na11y, some approaches to fore-
cast1ng seek to predict changes in variables which are part of ex1st1ng

po]1cy processes--e g.; the probable influénce of po]1cy actors in

-resolving an issue--while others attempt to forecast changes which are

part of the po]1cy environment.

Perhaps the best way to compare and contrast different approaches
to forecast1ng is to apply the two major dimensions of forecasting dis-

cussed in the preceed1ng section--i.e., the basis and the __iggg;of
forecast1ng As you will reca]l there are three pr1mary bases of forecast1ng
1ntu1t1on, theory, and extrapoJat4on The objects of forecasting dis-

cussed above--i.e:; changes in po]1cy environments without pub11c act1on,
changes in env1ronments with public action, changes in the .content of
po]1c1es, and changes in the 1nf1uence of po]1cy actors--may be grouped
into three major categories: policy environment, pub]1cgpolic1es, and
po]1cy dctors. These three categor1es of types of obaects, you will re-
call, represent the three principal elements in a policy system (Modu]e 1).
If we cross-c]ass1fy thesé two d1mens1ons--1 e., the methodo]og1ca1 basis
and the object of forecast1ng--we possess a framework which is useful in
d1st1ngu1sh1ng var1ous approaches to forecasting. Table 4-2 shows the
primary methodological basis and obuect of different approaches to fore-

casting now in use by policy analysts.*

- - . .

. _*Table 4-2 shows the pr1marz methodological basis and obJect of
************ Because a particular approach is based primarily

gnflntgition and d1rected primarily to policy. environments does not
mean that the same approach might not have a different basis and object

in given instances.
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TABKE 4-3

Approaches to Forecasting According to Their

Prinary Hethodological Basis and Object

Methodological Basis

 Prinary Object of Forecast

Policy Enviroment

Public Policies

Policy Actors

Intuition -

Intuitive Forecasting

[ntuitive Planning

Theory

omological Forecasting
Theoretica] Forecasting
Model1ing Forecasting

Theoretical Plaming
Normative Forecasting

Analogy Forecasting

Extrapolation

Extrapolative Forecasting
Survey Forecasting

Clinical Forcasting
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Intuitive forecasting involves the estimation of future conditions
in a policy enV1ronment by persons who are assumed to have some special

competence in a given issue area: Intuitive forecasts are made by in-
dividuals as well as groups. They may be systema+1c and formal, or

unsystemat1c and non~formal. Asses&ments of future conditions by

1nd1v1dua] scholars and soc1a1 cr1t1cs--e g., assessments of the state

since such forecasts are based 1arge1y on speculation and educated guesses
The difficulty with such forecasts is not So much that different individuals

can and do reach ent1re1y d1fferent assessments of the future; it is
rather that we do not know how *hey reached such assessments or what in=
formation was used to reach conc]us1ons In effect, unsystematic and
non-formal 1ntu1t1ve forecasts p]ace primary reliance on the a uthor1ti

of individuals and groups--e.g., experts religious spokesmen, gurus--
rather than the experience and methods which underlie a particular fore-

cast.

Such difficu]t1es have led to a var1ety of fethods for systemat1ca11y
compar1ng and summarizing the judgments of experts. These methods inciude
Spec1a1 conferenc1ng techn1q_es, which seek to br1ng together groups of
experts .in the same location (conference task groups) or through
communications media (computer and telephonic conferencing). Perhaps the
ﬁost Wéii known aaa oreVaiént ﬁetho& for gygféaafiaai1y geﬁéfafiﬁg ékoert

collective assessments of future cond1t1ons are generated in a series of
steps (1) each expert audge is requested to offer an assessment of
future conditions (e g.; the extent of eco]ogical degradat1on in the year
2000, aSSuming that no further gOVErnmental regulation occurs); (2) each
expert's forecast and its basis is systemat1ca11y recorded; (3) the
s1m11ar1t1es and d1fferences between forecasts, as well as their bases,

a revised forecast on the basis of information about similarities and
differences in the group as a whole; and (5) revised forecasts are again
systemat1ca]]y recorded. The Delphi technique may involve many iterations--
i.e, successive revisions on the basis of new information--and the typical
obj ective 1S to create consénsus among expert judges. The advantage of
X.4.19
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he De]ph1 techn:que is that it makes the basis of forecasts exp1‘c1t
and employs svstematic methods Its main d1sadvantage is that 1t places
pr1mary reliance on authority (i.e., "experts ) and tends to force con-
sensus Erématurely in situations where conflict may be beneficial. Never=
theless, the De]ph1 techn1que may be based on 1nduct1ve (Consensual) as

well as dialectical (conf11ctua1) strateg1es of 1nqu1ry

as a basis for forecasting changes in policy enV1ronments, 1ntu1t1ve
ﬁlééﬁ;_g_uses intuition as a basis for est1mat1ng probab]e changes in the
content of po]1c1es, the behavior of policy actors, and the consequences

of both the changes in po]1cy environments. Intu1t1ve p]ann1ng--wh1ch is
best illustrated by efforts of public and private managers to reach the
subjective estimates of probable changes in target groups; degéts and
workloads--tends to be non-exp11c1t and non-reproducib]e. Nevertheless,
there are methods ava11ab1e to systemat1ze the process of intuitive p1ann1ng,
including BayesJan decision analysis; which 1nvo]ves the app11cat1on of
stat1st1ca1 probab111ty theory to hunches, personal specu1at1on, and
educated guesses The essential characteristic of Bayesian analysis

is that it relies on "prior probab111t1es"--1 e:s assessments of probab]e
future cond1t1ons wh1ch are based on intuitive Judgments, rather than
obaect1ve1y verifiable information. As with methods of 1ntu1t1ve fore-
casting discussed aboVe, Bayesian decision analysis is most useful in
situations where information is either absent or h1gh1y unreliable. -

The advantages of Baye51an ana1y51s is that it is explicit and reproduc1b1e,

its ma1n d1sadvantage is that 1t p]aces pr1mary re11ance on methodss often

Nomolog1ca1 forecastlng (the Greek work nomos means "1aw") attenpts
to predict changes in po]1cy environments on the basis of know]edge of
social "laws"=-i.e., universally valid and invariant re]at1onsh1ps such as
those contained in the law of gravity. Invariant patterns of action in
soc1ety are used as bases for pred1ct1ng the future. Thus, the example,
"laws" of bureaurat1c growth sometimes hold that a process of 1ncreas1ng
authoritarianism is one of the major character1st1cs of modern societies:
tf such "laws" are in fact valid, forecasts should reach conc]us1ons that
bureaucratic e11tes--rather than citizens in a democratic soc1ety--u111
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increasingly dominate policy making. In effect, po:1cy env1ronments
w1]1 be composed 1ncreas1ngly of apathetIc or powerless citizens who
have 1ess and 1ess contro] over dec1s1ons wh1ch af‘ect the1r 11ves.

exp11c1ty derived from theories about social processes,, Because the

basis of forecasts is explicit; predictions can te challenged with new
evidence. The weakness of such "laws," however, is that they are not
easy to prove; in fact, many have been successfully challenged through

var1ous reseafch efforts wh1ch show that soc1a] processes such as

are much more comp1ex and unpred1ctab1e than advocates of theories admit.
In short, attempts to forecast future cond1t1ons on the basis of "laws" of
pol1t1cs, economics; or soc1ety have not been part1cu]ar1y successfu]

social processes. One of the essential differences between nomological and
theoretical forecasting is that the latter is tentative and open to new
evidence. Attempts to apply theoretical forecasting to changes in policy
environments--e.g., attempts to predict the increasing role of knowledge
aaa éiBeFfﬁse in ﬁosf iﬁdosfiiai §a1iéy éhv?ioﬁﬁéﬁfs--fvbica11y offer pre-
or reJected on the baS1s of new ev1dence. The advantages of theoretical
forecasting include explicitness, a primary reliance on experience, and

a capacity to learn from failures as well as successes: Theoretical fore-
casting has no d1sadvantages that are not also shared by other approaches
to forecast1ng, including an 1nab111ty to deal with uncerta1nty, limited
information, and erratic changes in pol1cy environments. At the same time
most social sciences d1sc1p11nes, with the poss1b]e except1on of economics,

have not yet provided many social theories which actually contribute to
effective social pred1ct1on

Theoretical planning is closely related to theoretical forecasting.
The main d1fference is that theoretical planning is explicitly concerned
with changes in the content of pub11c po]1c1es and the behavior of policy
actors. The main purpose of theoretical planning is to produce a plan of

action. Forecasts assumé the fori of pred1ct1ons about what will occur if
particular plans or po]1cy alternatives are adopted--e g., Tow=incomé
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annua] income, since 211 human be1ngs wish to maxmize their own welfare.
Advantages and disadvantages of theoretical plann1ng are identical to those
of theoretical ferecast1ng, with one significant exception: theoretical
p1ann1ng, while action-oriented, requires that pub11c po11C1es are actua]]y
adopted before pred1ct1ons may be tested. Since it is easier to propose

a p011cy than to gain acceptance for its adept1on, theoretical planning

is heav11y dependent upon the assumption that policies will in fact be
carried out:

Modelllnqefcrecast1ng is a]se based on theory, except that predictions
are derived from a small set of variables that are part of a 1arger theory.

A mode] 1s a fonna] representatidn df a theOry wh1ch typ1ca11y uses

express re]at1onsh1ps among variables. For example, economic forecasting
fiodels use quant1tat1ve terms to expreés re]at1onsh1ps between factors of
production (capital, labor; and techno]ogy) and changes in national income:
Models are, also, used to pred1ct changes in werld popu]at1on food
discussions surrounding the po11cy issue of "11m1ted growth" are based

on resu1ts of mode111ng forecasting. The main advantages of mode111ng
forecast1ng are its explicitness and capac1ty to describe complex and
dynamic social processes. Its disadvantages include a h1gh level of

abstract10n mathemat1ca1 terms wh1ch are un1nte111g1b1e to many poT1cy—

Nermat1ve ‘orecast1ng_1s similar to modelling forecast1ng in its
emphas1s on the construction and use of formal mathematical representat1ens.

In normative forecast1ng, however, the variables of interest are directly
connected with public pe]1c1es and policy actors. The obJect1ve of
nennat1ve forecasting is to optimize resource allocations, given certain
normative (1 e., value) criteria. For examp1e, normative forecast1ng may

include efforts to pred1ct opt1ma1 combinations of time, manpower, and
f1nanc1a1 expend1tures as part of an overall effort to analyze and re-

comiiend appropriate policies: Normative forecast1ng may involve efforts
to forecast opt1ma1 allocations of teaching t1me, research and development
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allocations, and public investments in flood control and irrigation projects.
Normative forecasting uses a variety of techniques (é;g;; decision networks,
1inear programming) to predict the most efficient choices possible under
different conditions. The advantages of normative forecasting include
expl1c1tness. standard1zed methods, and an action-orientation. Disad-
vantages include the high level of abstraction of models, the lack of
reliable and valid information; and the requ1rement that po11c1es be adopted
before pred1ct1ons may be tested. In short, the key assumption of any

normative forecast is that recommendations will actually be 1mp1emented

Analogy forcastlng,makes estimates of probable future states on the
basis of theoretical assumpt1ons about similarities between policy systems
and phys1ca1 and human organisms. Analogy forecasting is perhaps the oldest
of all approaches, insofar as policy systems SuCh as nations are likened
to individual human actors--e.g.; the nation is viewed essent1a1]y as an
individual "actor" who makes rational cho1ces Analogy forecast1ng is also
based on assumpt1ons about similarities between policy systems and b1o]og1ca1
organisms: For examp]e biological growth (S shaped) curves are used to

pred1ct changes in the growth of public organizations. Analogy ferecast1ng
also sometimes draws on genera] systems theory--i.e., that branch of science
which deals with the study of phys1ca1 b1olog1ca1, and human phenomena as
“systens" of 1nterdependent elements. Historical analogies--e.g., the fall
of the Roman Empire--are also used as a basis for forecasts. The main
advantages of analogy forecast1ng are its explicitness and, capacity to

raise interesting qpest1ons about para]]e]s between p011cy processes and
other k1nds of act1v1ties, 1ts maJor Weakness is that analog1es do not penn1t

pred1ct1ng changes in the content of po]1C1es or the behavior of policy
actors. Analogy forecast1ng is often advocated as an "heuristic" device==
i.e:, one which assists in discovering bases for prediction rather than
justifying them on scientific grounds:

Extrapolat1ve forecast1ng, already discussed above; is not derived
from any particular theoretical perspect1ve but rather depends on assump-
tions about the cont1nu1ty of past and future events. While advantages

and disadvantages have been reviewed in thé preceed1ng section, it is im- 7
portant to emphas1ze that extrapolation may be applied to linear relat1enships
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1rregular1t1es) As policy env1ronments becomié more dynam1c, complex, and
irregular the success of extrapo]at1ve forecasting aTSo decreases sub-
stantially. Extrapo]at1on has the advantages of exp11c1tness, standard1zed
methods and a primary reliance on exper1ence acqu1red through the systematic
monitoring of policy environments. Its pr1nc1pa1 disadvantage is the fact
that forecasts are based on assumpt1ons, rather than theories which actually

explain why changes occur.

Surveygforecast1ng uses quest1onna1res and interviews adm1n1stered
to samp]es of a population in order to project changes in attitudes, opinions,
or values of different segments of a cmnnun1ty Survey forecasting may use
pane]s of individuals (i.e.; the same persons) who are 1nterv1ewed over
suééess1ve per1ods of time. For examp]e, a survey forecast may fo]]ow a

to monitor and then forecast changes in att1tudes toward government. In
contrast, survey forecasts may use cohorts--i.e., different individuals
from the same age group are 1nterv1ewed over success1ve per1ods of t1me

1980), on the assumpt1on that changes in attitudes among students w1th the
same character1st1cs (but who are not the same person) may.serve as a good
predictor of the future. Survey forecasting is useful for est1mat1ng trends
in value profiles, political beliefs; and assessments of public needs.
Surveys have the advantage of exp11c1tness, standard1zed methods, and a
reliance on exper1ence acquired through systemat1c monitoring. Its main
disadvantage lies in the fact that attitudes, values, and op1n1ons are
often h1gh1y unstab]e thus mak1ng it difficult to obtain reliable and
valid 1nfonnat1on Many surveys also suffer from thé same weaknesses as
the extrapolation of trends through time series analysis--i.e.; surveys
are typ1ca11y based on assumptions of historical continuity, rather than

theory.

Clinical forecast1ng seeks to make pred1ct1ons aboit pol1cy actors
on the basis of 1nfonnat1on about their attitudes, motivation; and past
behavior. One of the main obaect1ves of clinical forecast1ng is to assess

the probab]e future behavior of po11cymakers and organizations by jdentifying
past patterns of po]1t1ca1 influence or "leverage;" degrees of commitment
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to certain courses of action, and the scope of resources available to
d1fferent po11cy actors. A nuiiber of efforts to deve]op frameworks for the
study of po]1cy-mak1ng e11tes--1 e s persons Who regu]ar]y make and 1n-

Bauer and Gergen, 1968). Clinical forecasting is typically non-quantitative
and 1acks the degree of exp11c1tness of other approaches. Neverthe]ess,

it places pr1mary reliance on experience acquired through monitoring policy-
mak1ng behav1or, it is more d1rect1y oriented to concrete pol1cy processes;
and it places heavy emphas1s on questions of po]1t1ca1 feas1b111ty Clinical
forecast1ng, while less successful than other approaches in mak1ng reliable

pred1ct1ons, also rests on assumptions of continuity between past and
future actions. Like other approaches to forecasting it therefore runs the
risk of conservative biases, even though it advocates claim that it is

moré “realistic' than other approaches.

The F.B.1:'s Uniform Crime Reports 1nd1cate that total crimes
against person increased by 169 percent in the period 1960-1972.
If you were to estimate from this data the growth of crime in
the period 1973-2000;, what would the basis of this forecast

be? What is the object?

8. Provide on the basis of your own exper1ence an example of each

of the twelve types of forecasting discussed in the unit
narrative.
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9. Provide descriptions by means of naturalistic monistic, and
intrinsic methods of the "energy crisis" as a policy problem.
Then indicate what kinds of forecasts are likely to result

from each myth.
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‘ FORECASTING: STRENGTHS AND LIMITATIONS
Forecasting in some form is essential for rational choice. Only

by having knowledge of the probable consequences of actions is it possible
to exercise choice; if the consequences of actions are completely unknown
or random it is unlikely that any actions will be taken at all. Although
some policymaking behavior is habitual; routine; and highly "rationalized",
many major decisions are made on the basis of explicit forecasts of probable
consequences. Nevertheless, it is obvious from our review of major ap-
proaches to forecasting that efforts to predict changes in policy environ-
ments,.the content of public policies; and the behavior of policy actors
suffer from several limitations:

1. Irregularity. Forecasts are likely to be most

successful when objects of prediction are regular,
sustained, and continuous: Since many of the most

important changes in policy environments, policies,

and -behavior are irregular, interrupted; and dis-
continuous, only the most complex of approaches
= (e.g-; modelling forecasting) are likely to produce
‘ reliable estimates of future trends. Some of the .
most simple approaches (e:g., intuitive; extrapolative,
and nomological forecasting) may not be appropriate
or well-suited for highly complex social processes.

2. Time. Forecasts dealing with short-term changes in
complex and unstable social processes (e.g.; changes
in value profiles) are likely to be more successful
than thaese which seek to predict long-term changes.
Nevertheless; many of .the most complex and critical
policy problems (e.g., ecological degradation and
pollution) require long-term forecasts to the end of
this century and beyond.

3. Inadequate Information. Forecasts which cannot be

through systematic monitoring must place great
reliance on intuition, including hunches, educated
guesses, and speculation. Since reliable and valid _

information is lacking in many issues-areas--e.g., it
is difficult at present to determine which educational,
social and environmental policies work best and why--
there is a tendency toward the heavy use of approaches
that are least dependent on good information (e.g-:.
intuitive and nomological forecasting). The ultimate

o test of any forecast is experience: . Intuitive and.

‘ nomological approaches can easily become sources of ..
authoritarianism,- insofar as they rely on the special
personal qualities of .experts, religious leaders, or
gurus. .
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4. Methodism. Forecasts which rely heavily on methods,
but do not pay sufficient attention to.experience
(e.g., modelling and normative forecasting), tend
strongly to create illusions of "scientific" validity
when there is actually little or no reliable infor-
mation on which to base forecasts. This often results
in an exaggerated concern with methods ("methodism"),
formal scientific rules ("scientism"), and quantitative

5. Conservatism. Forecasts which rely heavily on experience
may have a tendency toward conservative biases, since
the future is assumed to be a direct continuation of

past conditions, policies, and behaviors. Approaches
based on theory (e.g., theoretical and nomological -

forecasting) sometimes represent policy systems as -

if they were universally stable, regular, or invariant

(e.g., the theory of "disjointed incrementalism"). Ap-

proaches based on extrapolation (e.g., extrapolative and

survey forecasting) also tend often to represent policy

systems in the same way, thus suggesting that new or

6. Lack of Controls: Forecasts which are primarily

oriented toward changes in policy enviromments {e:g:; :
crime rates; drug addicion, welfare rolls; income dis- - —
tribution) are often unrelated to actual policy alternatives,
since it is difficult to relate broad social changes (e.q.,
increases in crimes_against property) to government action

. or_inaction (e.g.; law enforcement training programs) un-
less one monitors and forecasts enviromments, policies, and
the behavior of pelicy actors at the same time. Broad
social changes such as those measured by the growth of
crime may be due to factors (e.g., family structure)
beyond the control of policy makers.

7. Indefinite Impact. Forecasts which are primarily -
. oriented toward changes in the content of public
policies (intuitive planining, theoretical planning,
normative forecasting) and the behavior of policy
actors (analogy and clinical forecasting) are often
unrelated to policy impacts--i.e., they fail to show _
how policies actually change policy environments which

are complex, unstable, and irregular. A variety of

techniques associated with normative forecasting--in-
cluding decision trees, linear programming, and cost-
benefit analysis--sometimes produce elegant quantitative
“solutions" which turn out to have solved the wrong
problem, as in urban renewal programs designed for the

poor which result in their migration from the area
"developed" by planners.
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Up to th1s po1nt we have considered 11m1tat1ons of s;ngle approaches
to forecast1ng Fcrtunately, we are not compe]]ed to accept either one
or the other of the several approaches as the only valid way to forecast
changes in policy systems; a procedure which would only result in dog-

mat1sm and fa1]ure.r In th1s context one of the most prom1s1ng ap-

multiple bases (intuition, theory, extrapo]at1on) Multimethod fore-
cast1ng may be app11ed accord1ng to one or all of the fo]]ow1ng pro-
cedures. (1) by emp10y1ng multiple modes of inquiry (logico-deductive,

multiple approaches (e.g.; intuitive, normative, and clinical fore-
casting) to the same policy problem; and (3) by applying different ap-
proaches to different agpéafs of policy systems. The last approach to
multimethod forecast1ng is most preva]ent, although the reasons for
se]ect1ng a particular approach are seldom made exp11c1t The choice
of approaches seems to be guided by habit, 1deo1ogica1 persuasion, or
purely pract1ca1 cons1derat1ons In Harrison's words (1976 9-10)

'[6]11n1ca1 forecast1ng procedures are used to estimate
the probable actions of key decision makers.:.:; extra-
polative and analogy forecasting methods are used to _
e3t1ﬁéte the démogﬁaphuc characteristics of the social

mode111ng forecast1ng] are used to forecast transportation
' patterns or population migration patterns; and so forth.
A total social forecast covering a variety of topic areas
could therefore employ a variety of methods.

In summary, policy analysts must know which courses of action (policy
alternatives) are likely to resolve policy problems. The policy-analytic
procedure of forecasting provides information on the consequences of differenf
policy alternatives. The approacheé to ?oreca§fih§ discussed above may be
compared and contrasted according to their pr1mary basis and object. Each
approach has character1st1c strengths and 11m1tat1ons, depend1ng upon the
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nature of the social processes which policy analysts seek to forecast:
Many of the limitatiens 1nherent in part1cu]ar approaches may be overcome

methods seems now to be guided more by convenience or habit than by
systematic considerations of methodological appropriateness. While there
is no doubt about the significance of forecasting for policy analysis,
resﬁlfs ﬁaré s6 far Eééﬁ ﬁiie&; In any case, forecasting po]icy )

ana]ysts must als. recommend policy alternatives according to some scale
of values, which is the subject of the next unit.

10. When is intuition most useful as a basis of forecasting?

11. What kinds of social processes are most suitable for approaches
to forecasting based on extrapolation?

12. Rank different approaches to forecasting according to their

reliance on authority, methods, and experience.
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SELF-TESTING EXERCISE

A1l forecasting approaches permit us to make cause and effect statements
about the future.

(b) False
A straight 1ine trend is most useful for projecting future changes i
social processes which are:

(a) discontinuous

(b) ifrégaiaf

(c) stable

(d) random
An intuitive forecast is most appropriate under which oné of the following
conditions:

(a) no data on policy outcomes is available

(b) past trends are irregular

(c) past trends are cyclical

- (d) past trends are secular

A mul timethod forecast is probably most appropriate for problems which
are:

(a) well-structured

(B) simply structured

(c) il1-structured

An approach to forecasting whose primary methodological basis and

object are tneory and the policy environment, respectively, is:
(a) nomological forecasting
(c) clinical forecasting

(d) theoretical fanacasting
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6. A conservative bias is most 1ikely tc be found among policy analysts
who employ: :

(a) intuitive forecasting
(b) analogy forecasting

(c) nomological forecasting
(d) survey forecasting

7. Which one of the following approaches to forecasting would you employ
to project changes in population between 1977 and 2000?
(a) intuitive forecasting
(b) theoretical forecasting
(c) clinical forecasting
(d) extrapolative forecasting
8. Survey forecasting is typically used to project:

(a) changes in value profiles _ B

(b) changes in industrial growth rates
(¢) changes in the content of policies

(d) changes in government expenditures

9. Forecasts which manifest an exaggerated concéern with methods are often
described as .

10. The success of different approaches to forecasting depends on:
(a) the length of the time interval selected
(b) the nature of social processes
(c) the reliability of information
(d) the personal qualities of persons making forecasts
(e) all of the above

(f) none of the above
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ASSIGNMENTS

Listed below are statements about different policy outcomes. Beside

each statement list the most appropriate approach for forecasting

policy alternatives. Use the following symbols:

IF
Ip
NMF
TF
MF
TP
NRF
AF
EF
SF
CF

Intuitive Forecasting
Intuitive Planning
Nomological Forecasting
Theoretical Forecasting
Model]ing Forecasting
Theoretical Planning
Normative Forecasting
Analogy Forecasting
‘Extrapolative Forecasting
Survey Forecasting
Clinical Forecasting

Rates_of inflation recorded in the past year are a function

of relations between several factors: wages; employment; and
the supply of money in the economy. '

Population has increased at a steady but declining rate in the
past decade.

Citizens are increasingly dissatisfied with the quality of
municipal services.

Available information does not permit firm conclusions aboit
the growth of agency caseloads.

_____Available information does not permit firm conclusions about
who benefits from social programs.

____Changes in the occupational structure show that expert knowledge

is increasingly valued in a society which is becoming more and

more complex.

———The more scientific elites are involved in policy formation,

the less democratic the society.

____Public works project A costs more than project B, but results

in more jobs for the dollar.

____The agency director is heavily committed to the reorganization,

but exercises 1little influence on such decisions.

Nations which participated in the conference recognized their

common interest in survival and considered unilateral disarmament

for the first time:
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2. The table below 1ists several issue-areas. Across from each issue=
area provide an illustration of forecasts based on intuition, theory,

and extrapolation. Study Table 4-1 in the unit narrative before you

begin.
TABLE 4-4
Basés ﬁiia'f;;,:;; - .- ,;;,,;-,,,,;;
Basis of Forecast
Issue-Area | Intuition | Theory | Extrapolation
Health
Education
Taxation and
Revenue

and energy demand from_ 1950 t061970,;;N0té that,?NE as a_measure of )
national 1ncome,is,strggg}z;an””ggéitivelz;;orrefated with energy demand,
measured in quadrilTion BTUs (British Thermal Units). Hence, the demand

for energy is dependent for the most part upon the size and grwoth of
the economy. :

; |
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TABLE 4-5

U S Gross Nat1ona1 Produet and Energy
Demandgby~E4ve-Year Intervals, 1950-1970

Year _Gross National Product  Energy Demand
(billions constant dollars) (quadrillion BTUs)

1950 355.3 29.7

1955 438.0 34.3

1960 487.7 38.2

1965 617.8 45.3

1970 720.0 56.0

SOURCE: Adapted from B. Hughes, U.S. Energy, Evnironment and

Economic Problems: A Public Policy Simulation

{Chicago: American Political Science Association, 1975),
Table 5, 24.

Use the data in Table 4=5 to: (1) draw a straight trend 1ine which
shows the growth of GNP from 1950-1970 (show the trend with a solid

line);

growth of GNP to 1990.

.Show the trend with a broken line whose shape

(2% draw another straight trend line which extrapolates the

you estimate visually--i.e., do not attempt to calculate rates of
change mathematically.



l,, ,,J, ,J ;;L; i
" 1950 1955 1960 ‘1965 1970 1975 1980 1985 1990
(a) Do you think that the trend in the growth of GNP shown by
your trend lines is a realistic estimate of future economic.

conditions? Why or why not?

(B) 1Is a continuation of the projected trend desirable? Why or

why not?

(c) Do you think that energy demand between 1970 and 1990 will follow
the same pattern as that evidenced in the 1950-1970 period?
Why or why not? '

(d) GNP in 1970 was $720 bilifon. If precise mathematical pro-

jections show that it will grow at a rate of 3.5 percent per annum,
what will GNP be in 1996? To make this calculation multiply the
base year figure (1970=$720 billion) by the annual rate of growth
(3:5 percent; or .035); then add the product ($720 x .035 = $25.2)
to the base year ($720 + $25.2 = $745.2). This gives you the pro-

jected estimate of GNP for 1971. Repeat the procedure for each
year until 1990. What is your esf}@ﬂﬁp of GNP in 1990? ,
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@ (e) Now go back and place an X at the point on the graph where
the year 1990 and your estimate of GNP intersect (i:e.; where
a line drawn horizontally from estimated GNP crosses the

vertical line for 199C). How does your arithmetic estimate

of GNP compare with the trend line you estimated visually?

How large is the difference, measured in billions of dollars?

(f) What are the advantages of extrapolations calculated with

mathematical procedures, as compared with visual estimates,

hunches, and educated guesses? What are the possible dis- -

advantages of using such precise procedures? (Hint: Recall
the assumptions nf extrapolation)

4. Study Table 4.6 on the next page. This table gives projections of _
Gross National Product, energy demand; air pollutants, and rates of
unemployment for two sets of policies. One policy (standard growth),

which reflects historical growth patterans in this century, involves
an average increase of GNP of 3 percent. The other policy (slow
growth) is consistent with the positions of various advocates of

"1imits to growth" and assumes an average increase of GNP of 1 percent.

X;74;739
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(e) Now go back and place an X at the point on the graph where B ‘
the year 1990 and your_estimate of GNP intersect (i.e:, where
a line:drawn horizontally from estimated GNP crosses the .
vertical line for 1990). How does your arithmetic estimate
of GNP compare with_the trend 1line you estimated visually? .
How large is the difference; measured in billions of dollars?

(f) What are the advantages of extrapolations caleulated with
mathematical procedures, as compared with visual estimates,
hunches, and educated guesses? }

4. Study Table 4-6 on the next page. This table gives projections of
Gross National Product, energy demand; air pollutants, and rates of_
unemployment for two sets of policiés. One policy {standard growth),
which reflects historical growth patterns in this century, involves

an average increase of GNP of 3 percent. The other policy (slow

growth) is consistent with the positions of various advocatas of

"limited growth" and assumes an average increase of GNP of 1 per-
cent.

_ Assume that existing levels of air pollutants (measured in millions

of tons).per unit of energy demand (measured in quadrillion BTUS) will
remain constant under standard or slow growth policies and minimal
government regulation of industry and consumer behavior (loose controls).

Now assume that pollutants per unit of energy demand can be reduced —
by 25 percent under maximal regulation (strict controls), which will ' @

increase unemployment rates by 1 and 3 percentage points, respectively, under

standard and slow growth policies.

(a) On the basis of data in Table 4-6 calculate the consequences

of each of the policies in the year 1990. Note that the first two rows

have been completed as an illustration.

B - Energy |  Air | Unemployment
Policy GNP | Demand | Pollution Rate

Standard Growth/

Loose Controls 1300.0 101.6 26517.6 5-5%

Standard Growth/ |1300.0| 101.6 19888.2 6-7%
Strict Controls

Slow Growth/ . .
Loose Contrals “ =

Slow Growth/
Strict Controls




TABLE 4.5

Projected GNP, Enery Denand and A Pollutants
UnderStandard and Slow Growth Policies, 1970-1990

~ Standand Growth Policy (3.04)

Slow Growth Policy (1:0%) a

6P (1)

Energy
Denand ()

Pollutants(3)

Unemplogment
Rate(4)

Erergy
Denands

AP
Pollutants 3)

tnesploymeit |

Rété(é)

720.0
346
5572
121
1300.0

56.0
65:2
75.6
7.5
1oL

14608.0
17017:2
19731.6
22863:6
26517.6

5-64
5-63
5%
5-64
5-64

56,0
56.8
57.4
5,9
58,5

14608.0
14824.8
149614
15033.6
15268.5

B-101
B-108

(2) Energy demand in quadrillion BTUS final denand.

(3) it pollitants in mi1lions of tons used for electricity production,
(4) Unemployment role as registered unemplogéd as a percéntage of thé labor force.

Fstinates based on Hughes (1975).
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(b) Which of the four policies would you recommend? Why would you
recommend it? '

~ (c) Would you change your recommendations if the economy shifted
to coal, reducing the dependence on scarce 0il reserves and costly im-

ports and increasing the rate of growth of GNP and jobs? Why?

~ {d)_ Would you change your recommendations if a shift to-coal pro-

duced a substantial increase in pollution in the form of particulates
(e-g., coal dust), a marked increase in Black Lung disease among miners,
a sizable growth of respiratory disease among children under 5, and many
additional deaths among people over 60? Why?

Ask two persons (at work or at home) to speculate or guess about
future changes in GNP, energy demand, pollution, and unemployment.
Specifically, ask them whether there will be a large increase (LI),

small increase (SI), small decrease (SD), large decrease (LD), or
no change (NC). Record these intuitive forecasts below.

(LN
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Air

ﬁaiiaiaafs

_ How do these intuitive forecasts compare with those in Table 4-62

Do you have more confidence in the extrapolative forecasts, or the

intuitive ones? Why?

R4l
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PUBLIC POLICY ANALYSIS
ANSWER KEY FOR SELF-TESTING EXERCISE ‘

1. (b) 2. (c) 3. (a) 4. (c) 5. (a) 6. (d) 7. (d) 8. (a)
9. Methodism 10. (e)
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INTRODUCTION

choices among alternative courses of act1on While the ex1stence of
different types of rat1ona11ty (technical, economic; legal; social, and
substant1ve) raises questions about the meaning of "rationa] choice," it

is clear that some type of choice is essential to resolve public problems:
The assumpt1on of this unit is that the systematic analysis of alternative
courses of action available to pe]1cy-makers can have positive effects on
the resolution of policy problems. Public policy problems are sufficiently
comp1ex as to benefit from (1) an exp11c1t statement of the preferences

of p011cymakers, (2) a careful exposition of available policy alternat1ves;
and (3) a systemat1c set of procedures which assist in re]at1ng policy
alternatives to stated preferences (Zeckhauser and Shaefer, 1968:29). The
systemat1c ana]ys1s of alternatives and preferences facilitates "rational"

choices,; irrespective of the basis of the choice-=i.e., choices may be

‘technical, econom1c, legal, social, or substantive in nature.

mendat1an depend upon one another-~i.e:, certa1n policy-analytic procedures
are prerequ1s1tes of others. The po]1cy-ana1yt1c procedure of recommenda-
tion presupposes problem identification, monitoring, forecasting; and
evaluation. Recommendation involves choices among alternative courses
of action whose consequences have been forecast into the future. Re-
commendat1on 1nv01ves the choice of alternatives which will contribute
to the resolution of p011cy prob]ans

In this unit we shall consider: (1) the nature of policy recommerda-
t1on as a po]1cy-ana1yt1c procedure, including the var1ous forms of
systemat1c analysis that are employed to make rational choices; (2) the
major components of po]1cy recommendation==i.e., obaect1ves, constra1nts,
externalities, time, risk and uncerta1nty, and (3) the strengths and
limitations of systemat1c analysis as applied to problems of policy
recomméndation.
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LEARNING OBJECTIVES

After completing this module you should be able to:
1.

List the sets of key questions that the policy analyst must
ask and answer. _
Define concepts of relative scarcity, 65B6Ffﬁhify costs, and
trade=off.

maps.
Compare and contrast policy-making in the public and private
sectors.

Distinguish specific; collective; and quasi-collective goods

and their relation to public and private policy~making.

List major tasks of policy analysis and their relation to

policy-analytic procedures.

Distinguish EE§W§EE fixed-budget and fixed-output problems in
policy analysis. '
Compare and contrast cost-benefit and cost-effectiveness
analysis. ' 4
Distinguish alternative approaches to the definition of

social welfare.

Compare and contrast policy goals and policy objectives.

List major constraints on the attainment of policy objectives.

Recognize the importance of externalities, time, risk and

uncertainty in making policy recommendations.

procedures for making policy recommendations.

Identify the major strengths and weaknesses of systematic
Apply systematic procedures of policy recommendation to
a problem of your choice.
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KEY TERMS AND CONCEPTS
Relative Scarcity Willingness to Pay
Opportunity Costs Shadow Pricing
Trade-0ffs Social Welfare
Indifference Curve Pareto Criterion

Ordinal Utility Function Distributional Benefits

Specific Goods Goals
Collective Goods Objectives
Quasi=Collective Goods constraints

Type I Problem Benefit-Cost Ratio

Type 11 Problem Externalities
Type 11 Problem Net Present Value
Cost=Effectiveness Analysis Social Rate of Discount
Cost-Benefit Analysis Risk

Uncertainty

Net-Efficiency Benefits




PUBLIC POLICY ANALYSIS

OVERVIEW
Objectives Tasks Resources Evaluation

1. List the sets of key e _ Unit
questions that the T Narrative
policy analyst must
ask and answer:

2. Define concepts of Study Questions Unit. Self
relative scarcity, 1.2 Narrative
opportunity costs, ’
and trade-off.

3. Recegnize the.uses of| Study Questions  Unit Self
indifference curves . Narrative
and indifference 3,4
maps.

4. Compare and contrast | Study Question  Unit Self
policy-making in the 5 Narrative
public and private
sectors.

5. Distinguish specific,| Study Questions Unit Self
collective, and : 6.7 Narrative
quasi-collective ?
goods and their rela-
tion to public and
private policy-making

6. List major tasks of | Study Questions ~Unit Self
policy analysis and 11,12 Narrative
their relation to ’
palicy-analytic
procedures.

7. Disting'ish fixed- Study Question  Unit Self
budget u..d. fixed- i3 Narrative
output problems in
policy analysis.

219
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Objectives

Resources

Evaluation

8. Gompare and contrast

cost-benefit and cost-

effectiveness anal-
ys1s

Study Questions
8, 9, 16

~ Unit
Narrative

Self

9. D1stinguish alterna-
tive approaches to
the definition of

social welfare.

Study Quest1ons
14, 15

Unit
Narrative

éeif

10. Compare and contrast
policy goals and
policy objectives.

Sutdy Question
16

tnit
Narrative

11. L1st maqor constraints

on the attainment of

p011cy 6Bjééfivé§

Study Quest1ons
17, 18

‘Narrative

Unit

12. Recognize the im-

portance of exter- .
na11t1es, time; risk

making policy recom-
mendations

Study Questions
19, 20, 21

bUnit
Narrative

Self

13. Idéhtify the major
strengths and weak-
nesses of systematic
procedures for
making policy
recommendations.

Study Questions
22, 23, 24

_Unit -
Narrative

Self

which you. apply

systematic pro-

cedures of policy

recommendation to

a problem of your
choice.

Unit Assignment

‘Self and
Instructor
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THE NATURE OF POLICY RECOMMENDATION

When policy analysts offer recommendations they engage in apparently
simply 1ogical processes involving three interrelated components: (1)
the definition of a problem requiring action; (2) the analysis of
available courses of action to resoive the problem; and (3) the choice
of the alternative which results in a preferred outcome. This process
may be diagrammed as follows (Figure 5-1), where the First alternative
(A;) yields one outcome (0;); the second alternative (A,) yields another
oggcomei(Oé);iandr(Oi) ﬁé greater than 0, on some scale of values. Having
this information the policy analyst will find no difficulty in choosing
A; as the preferred alternative.

Ay = 01
A2 Oé
01>0§

*. choose Aj

e . FIGURE 5-1

A Simple Model of Cioice

In the world of the practicing policy analyst problems of choice are
far more comolex. The public policy analyst must ask and provide answers
to six sets of questions which go far beyond our simple model of choice:

1. Objectives. What is wanted? How can objectives (ends)
be defined explicitly? ' Howare objectives to be measured
and perhaps quantified?

2. Costs. What does it cost to attain a given objective?
How are. costs to be measured and perhaps quantified in
order to compare them with benefits? What other ob-
jectives must be foregone because of the price paid
to attain a given objective? -

attainment of objectives? What alternatives must be

3. Constraints. What factors constrain or limit the

constraints as budget size, 1ega1,regujremehts, and
bureaucratic opposition fixed or variable?

ruled out because of these constraints? Are such
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4. Externalities. What side effects or spillover effects
Wwill result from the attainment of objectives? Are side
effects positive; negative, or both? Are externalities

- which have not been_ 1nc1uded in the: ana]ys1s of costs.

of alternatives?

5. Time. Will all consequences of choice occur immediately?

Will some consequences be spread out into the future?

W111 the value of benefits and costs change over time?

6. Risk and Uncertainty. How certain 1571'7§ﬁat pred1cted

outcomes will actually occur?. How much risk is involved
in choosing a particular alternative?

The above quest1ons ref]ect the comp]ex nature of pe]1cy recommendat1on.

They also po1nt to the 1mportance of the pr1nc1p1e of relative scarcity--
i.e.,s resources Fe&h1red to attain one objective can always be used to
attain some competing obaect1ve Because it is not possible to attain
all oBJect1ves simultaneously; it is necessary to se1ect some obaect1ves

and forego others A]most every choice has 1ts opportunjty costs--1 e:;

for cancer) by investing in the atta1nment of some other des1red obJect1ve
(e g., better schoo]s) In most s1tuations 1nvo]ving prob]ems of choice
it is not pDSS1b1e to proceed on the asshmpt1on that the attainment of
obJect1ves is cost-free. In fact, many of the most 1mportant policy
prob]ems required self-conscious trade-offs between competing obaect1ves--
i.eq; choices which involve the attainment of one objective at the expense
of another.

In Figure 5-2 Be]ow the idea of trade offs is 111ustrated with re-
ference to highway ma1ntenance and. hea]th care in three hypothet1ca1
comunities. H1ghway maintenance (expressed as un1ts of h1ghways paved)
is measured on the vert1ca1 axis. The hor1zonta1 axis measures health
care in terms of units of service.* Point A 1n Conmunity II marks an
output of paved h1ghways of 8.0 units and an output of health serv1ces
of 4.0 units. Curve II- Il is called an indifference curve, which is a
graph1ca1 representation of a policy ana]yst s 0rd1na1 ut111ty function==
i.e., a summary of the p011cy ana]yst 3 preferences for one objective in

*Notewghagfghe sca]es used to measure h1ghway maintenance and health
care are arbitrary and based on fictitious data. They are designed for

i1lustrative purposes only. - -\;?552?
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relation to the other. Each of the three curves on the map (called an

1ndifference map) represents a di??erent 1eve1 of ordina1 uti]ity Fér

map, we find higher 1eve1s of ord1na1 ut111ty--1 e., curve I-I produces
more units of health care and paved highways than curve II-II, which
produces more than curve III-IIE.

Between any two po1nts on the same 1nd1fference curve (e g » between
A and B) the p011cy analyst is “indifferent”==i.e., equa11y satisfied,
g1ven that (s)he is willing to trade h1ghway maintenance for hea]tﬁ'care
The negative g:gg__of the curves shows that the policy ana]yst is w1111ng
to give up h1ghway maintenance in order to achieve more health care; and
vice versa. The §§égégé§§ of the curves shows that the policy ana]yst is
w1111ng to engage in trade<offs between the two obaectives The steeper
the curves the greater the amount of h1ghway maintenance will be sacrificed
for one additional unit of health care. At p01nt A in Community 11 more
h1ghway maintenance will be traded for an additional unit of health care
than at po1nt B. NortheasterTy movements across the indifference map
are a]weys des1rab1e, since they result in cont1nu311y higher levels of

ut111ty Thus, po11cymakers wou]d prefer any comb1nat1on of outputs re-

along curves II-II and III-III.

Bty man ) rames e =
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FIGURE 5-2
Trade-offs Between Highway
: MajnténanCé and Héaith éaré; )
In Three Hypothetical Communities

SOURCE: Fictitious data

In the above examp]e a po]1cy ana]yst m1ght be requ1red to make re-
commendations among one of four a1ternat1ve investment progects--1 e., A,
B; C; and D; two of which (A and B) aré in the same community. The policy
analyst should recommend project C, since it results in greater overall
utility; project D is clearly least desirable. Note that it is not possible
to make a choice between projects A and B, since the policy analyst is
"indifferent" to various combinations of h1ghway mairtenance and health
care between the two po1nts on curve II II Note a]so that the po11cy

B on curve II-II, since these points represent the limits to wh1ch (s)he

will go in making trade=offs..
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The concept of trade-offs is particularly important in public policy ‘
analysis; since one of the essential differences between pub11c and private
policymaking is the existence of group conflict among multiple policy
actors in the public sector. There are at least three essential differences
between public and private po]1cy-mak1ng (Hinrichs and Tay]or, 1972:4- 5)

1. The Nature of Public Policy Processes. Policy formation
in the public sector is a group process inVO]Ving bar-
gaining, compromise, and conflict among citizens' groups,
legislative bod1es, executive departments, and business
firms. There is no single producer or consumer of goods
whose profit or welfare is to 'be maximized. The presénce
of multiple policy actors makes problems of public choice
far more complex than in the private sector.

2. The Nature of Public Poljcy Goals. Public Policy goals
are generated from group processes. They are therefore
more complex, dynamic, and difficult to define than
those in the private sector. Group goals may require
some attempt to calculate "net" benefits and costs among
various members (e.g., the satisfaction of the majority
minus the dissatisfaction of the minority). When a_group
makes decisions some members may gain or Tose more than
others. In some cases, one person's gain is another's
loss, thus creating a situation of conflict which is
not easily resolved.

3. The Nature of Public Goods: Public and private goods

- may be classified into three groups: specific goods,;

collective goods, and gquasi-collective goods. Specific

gaods are finite and exhaustible. They are also exclusive,
1n- the sense that the. person who owns the goods possesses

legalfrggh§§7;9 exclude others from their benefits.
The consumption of such specific goods as automob11es,
electrical appliances, and industrial machinery is limited
to one person at a time {including legal persons; such as
corporations). The allocation of specific goods can be
made-on the basis of market prices; as determined by
supply and demand. Collective doods may be consumed -

by everyone; no_person is excluded from the "consumption"
of envirommental protection, social security,; and public .
health. The 311beét16n of collective goods céhhct be made

mand are not 6péiat1ve Quasi-collective goods are specific

goods whose production._ has significant collective spillover

effects for society. Although goods such as elementary

education, police protectidh and health care might be

produced exclusively within the private sector, the —
"externalities" associated with their production are ‘
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deemed sufficiently important to society to justify

public programs which provide a greater quantity at
‘a lower price.

Organizations in the public and private sector3 produce each of the
three types of goods. Nevertheless, the public sector is primarily
occupied with the provision of collective and quasi-collective goods
such as defense, education, social welfare, transportation, public
safety, environmental protection, recreation, and energy conservation.

By contrast; the private sector is primarily concerned with the pro-
duction of specific goods (Figure 5.3). The nature of such goods differs--

and so do the procedures for their pricing and optimal allocation in
society. The price of environmental protection or public health can-
not be determined in the same way as the price of an electric tooth-

FIGURE 5-3

Three Types of Goods in the Public and Private Sectors

SOURCE: Hinrichs and Taylor (1972:5)
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In dealing with problems of trade-offs between compet1ng obaect1ves,
pub11c po]1cy analysts séek to uUse scarce means to attain virtually
limitless ends. In order to link ends (objectives) and means (alternatives)
public policy analysts must accompiish several tasks:

1. The gonversion of values into specific objectives, usually
by operationally defining and measuring preferre po]icy
outcomes.

2. The specification of the tarqget population which is ta
be the recipient of benefits assoc1ated with policy
outcomes.

3. The collection of_ 1nf”'m* iof on the costs and con-
sequences of each alternative course of action. In- -
formation used for monitoring and forecasting may be
gathered from a variety of sources--management infor-
mation systems, pilot studies, experiments, surveys,
previous policies, reports, and informed judgment.

4. fhe specification o? aiternative courses action

cogn1t1on,of constra1nts to the1r achievement-=
e.g., political opposition, legal limitations,
technical know-how, budgetary levels. Inaction
should also be regarded as an alternative. '

5. Thea assessment of costs and-consequences of different
: courses,of action, including the analysis of different
;efits or outputs which will accrue to target .

p alations, as well as significant externalities--

i.z., positive and negative side effects and spillovers.

6. The temparlsenfofAalternatlves in terms of the1r

probable costs and nrenefits, 1nc1ud1ng,trade-offs

between different cciBinations of alternatives:

7. The rec.nmendation of ine or more preferred-alternatives;
includ:- 1 the preparatsun of a "briefing package,"

“staff pooer;" or "exevutive summary" for those

who wil” ,yart1c1pate in making a final decision

- id eng=n in policy acticns.

{m rence Ty which policy ar.lysts actua]]y aceomp11sh these
tailz wil’ v in practice==in scre cases the collection of information
witl areoced: . .ser *tasks, while in other cases the specification of a

t:rget p)pd“",ﬁ wiil be accomp11shed prior to the definition of objectives.

In Figure 4-4 beluw these various tasks have been relatad to the five
poi icy-analyiic procedures d scussed thus far in preceding units.
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® In accomplishing the set of tasks discussed above policy analysts
must contend with three kinds of problems surrounding the costs of
alternative courses of action. (1) In problem type I policy analysts

are confronted with a £1xed budget, which makes it necessary to maximize
benefits within the limits of available resoiurceés. For example, given a
budgét of $1 million the health policy analyst will seek to find the
optimum mix of hHealth care de11very vehicles to 1mpr0ve various health
indices in the community (e.g., morbidity rates, live births, disability
days averted) {(2) In problem type II po]1cy analysts are confronted

with fixed outputs which makes i* » ~-<<ary to minimize costs to achieve

a spec1f1ed level of outputs or For examp1e given a specified
level of municipal transportatio: '35 the problem 15 to find the

least cost "mix" of bus, mont i .oway traucgortation: (3) In
problem type I1I neither costs no~ EFits are figed=~i.&., policy analysts

are confronted with variable budgets .nd outputs. For examp]e, the President's
. choice of an optvmal budget and sreferred government outputs is a type 11

prob]em A thorough and competent aralysis may often require approaching

problems in terms of variable budgets (costs) and outputs (benef1ts) Here

the pollcy analyst may attempt to determine the effects of small or in-

crementa] changes in budgetary levels on outputs, and vice versa:

7 In each of the these prob]ems it is necessary to compare costs and
outputs in a systematic manner. There are several different techniques
employed by policy analysts for this purpose, two of which are described
below:

1. Cost-Effectiveness Analysis. Policy analysts attempt to

fixed or equal outcome (equa] -effectiveness analysis).

By contrast; analysts may attempt to determine the out-

comes of each alternative, given a fixed or equal cost
(equal-cost analysis).

2. Cost-Benefit-Analysis: Policy analysts attempt to de-
termine the benefits to society of expenditures on each

of several alternatives: Cost-benefit analysis may be
used for fixed budget and fixed output problems. The

essential difference between cost- effectiveness and
cost-benefit analysis lies in the ways that outcomes
= are measured--cost-benefit analysis measures outcomes
‘ (benefits) in monetary. terms, whereas cOst- effectiveness

analysis does not. For example, a cost- effectiveness
analysis of manpower training programs would seek to
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1. Define objectives

2. Specify Population
.

3. Collect Information

4. Specify Alternatives

5. Assess Costs and
Conseguences

6. Compare Alternatives

7. Recommend Alternatives

FIGURE 5-4

Problem
Identification

Tasks_in Policy Analysis Related

To Policy Analytic Procedures
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determine-the percent-reduction in unemployment for
every dollar spent. By contrast, a cost-benefit
analysis would -attempt_to estimate how much income
would be earned by newly employed graduates of the

A basic diff1cu1ty in compar1ng costs and benefits 1s using the
same system of values. Valid comparisons of costs and benefits require
that inputs and outputs be ass1gned values in the same unit of measurement.
While monetary values would appear to prov1de a solution to this problem,
certajn ba$1c d1fferences between the pr1vate and public sectors make
monetary values a poor or 1nadequate yardst1ck.

Much difficulty in public decisions occurs because many

of the outputs and inputs of public undertaking accrue

to and are contributed by a number_of entities; not

Just one as in the case of personal or business de-

cisions. When a businessman contemplates an investment

decision; he-worries only about the revenues which the

investment will bring into his firm...The public de-

cision_maker, on the other hand, must be concerned with

the values placed on the program's outputs by each of

the recipients of the output of the public program

and with the value of the costs incurred by each

citizen who is forced to sacrifice something to support

the undértaking (Hinrichs and Taylor, 1972:9).

Cost-benefit analysis is the technique most frequent1y used to
evaluate public programs. In a cost-benefit analysis the ana]yst often
attempts to use monetary values to determine the neteefchaency beneflts
of a program, defined as gross benefits minus gross costs. Gross benef1ts
are measured in terms of the total w1141ngnessetQ;pay of all persons who
prefer to have the program Costs are measured by the monetary value of

goods and aerv1ces devoted to the program In measur1ng net eff1C1ency

of the goods produced and consumed in a program as the basis for valuing
costs and benefits. Nevertheless, the use of market value as a yard-
stick will not provide a valid measure of costs and benefits unless several
conditions are satisfied (Zeckhauser and Shaefer, 1968:69): (1) There

are no externalities (i.e., significant side or spillover effects)
associated with the consumpt1on of any good or service produced by a

public program; (2) the size of the »rcgram is not suff1c1ent1y great

as to alter significantly the prices of goods produced; and (3) all

XS%BQ
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benefits produced and all resources used have prices which have been
established through the free 1nterp1ay of sUbbly and demand on the mar-
ket.

For a variety of reasons many public programs fail to satisfy one or
more of the above conditions. For examp]e, manpower training programs
of sufficient size may produce large numbers of néwly employed workers,
at the same. time new emp]oyment creates additional income, higher con-
sumpt1on, lower crime rates, etc., making it extremely difficult to
estimate the "market value” of the social benefits derived from the
program Because marEet pr1ces are 1nadequate measures of net soc1a1

i.e.; procedures whereby ana]ysts adJust fau]ty or distorted market prices

by making subJect1ve estimates of the rea] but unknown value of pub11c

goods. Skadow pricing may be used in cases where goods are transferred

from one government agency to another (1nterna1 transfer pr1cing), where
monopol1st1c pric1ng pract1ces exist; and where government taxes, re- o
gulations; or subsidies distort market prices such that ehahges in suppiy '
and demand do not reflect the present or future prices of goods produced
by a §overﬁﬁéﬁf b;agiaﬁ— Perhaps the best examp]e of the need for shadow
pr1c1ng .comes from the “issue-area of environmental policy: What is the
market price of clean air and pure water? How can we calculate the social
benefits of environmental protection in monetary terms?

Y.5.1R
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STUDY QUESTIONS
How many public policy goals in areas of health, welfare, labor,
defense, and education do not involve trade-offs between competing
objectives? I1lustrate your rasponse.

How would you go about calculating the cpportun1ty costs of sending
a man to the moon?

What would be the implications of a positively sloped indifference
curve? [Hint: Think in terms of trade-offs]

Indifference maps are a way to represent graphically the sub;ect1ve
references of a policy-maker, rather than the objective possi-
E1i1t1es of actually being able to produce goods at a certain rate.
Tn Figure 5-2 what would happen if the maximum production of high-
way maintenance and health care is plotted at the intersection of
2 and 3 units? Which of the three indifference curves would ex-

press the most realistic preferences?
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r 5. To what extent do policy processes in the private sector actually
involve single policy actors? What factars present in postin-
dustrial policy environments might make distinctions between the
"public" and "private" less convincing than in prévious periods
of history?

6. List examples of specific goods, collective qoods, and guasi-
collective ooods. Who are the primary beneficiaries of the goods
you have iisted?

7. List examples of collective goods produced in the private sector.

Now 1ist examples of specific goods produced in the public sector.

[Hint: Think about the controversies over the role of the Federal

Communications Commission and the U.S. Post Office]

8. In analyzing the outcores of community health care the analyst
might use cost-benefit or cost-effectiveness analysis. Provide
examples of measures of benefits and effectiveness, respectively.
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9. In a flood control project farmers and owners of railroads and
trucking firms may have a high willingness to pay, expressed in
terms of the monetary value of expenditures they would make (if

duction.- In a federal job retraining project, however; it is not
so easy to measure gross benefits in terms of willingness to pay.
Why are the two projects so different?

10. Shadow pricing is a way to find a “"surrogate" for market prices

(@ surrogate is a kind of “"stand-in" for something else). What

problems might arise in estimating shadow prices of social
security, health, welfare, and a clean enviromment?
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COMPONENTS OF POLICY RECOMMENDATION

In the preceding section we reviewed six sets of questions that
the policy analyst must ask and answer in order to make policy re-
commendations: Now we will explorée in more detail several specific
components of policy recommendation: objectives, constraints, exter-
nalities, time, and risk and uncertainty.
Objectives. In explicitly defining objectives the public policy analyst
is acutally seeking a way to measure social welfare--i.e.; the collective
sense of satisfaction experiéenced by members of a community. In general
there are five types of social welfare:

1. Individual Welfare. The policy analyst may attach value

only to individuals, thus ignoring societies, communities,
regions,. or groups. Here the objective is to maximize
the welfare of individuals, without reference to other
individuals who may lose:. The analyst who estimates
welfare by attaching value to the preferences of in-

dividual businessmen specifies welfare in individual

terms:

2. Total Welfare. The policy analyst may attach values
to all individuals; attempting to maximize the wel-
fare of everyone simultaneously. For a varijety of

‘ reasons public policy decisions do not permit every-
one to benefit at once. The maximization of total
welfare is impossible in principle, since someone will
always lose from a particular decision regarding the

production of collective goods (Arrow's Impossibility
Theorenm).

3. Minimum Welfare. The analyst here attempts to maximize
welfare such that at least one individual gains; while
no person loses. This approach employs the Pareto
criterion, which states that one social state is_better

than another if at least one_person is better off, and

no one is worse off. A Pareto optimum is a social state
in_which it is not possible to make any person better

off without making another person worse off--i.e.,
we have reached the "1imit" in increasing social welfare.

265
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4. Net Welfare. The analyst seeks to maxim¥se net welfare,

defined as gross benefits to some persons minus gross
costs to others. If the gains outweigh the 10$ses,
then soc1a1 we]fare is maximized.. Th1s approach is

cost- benefit analysis discussed above The central
problem with this approach is that it overlooks con--
siderat1ons of distribution (e:g:, of 1neome) in soc1ety

Bistributive Welfare. In cases where it,js,poss1b1e

to define net-efficiency benefits the analyst may

still wish to measure benefits that result from a.

more equitable distribution of income or resources .

in a community. Public programs (e.g., income maintenance)
sometimes yield zero net-efficiency benefits; yet re-
sult in a better distribution of income among members-

of a community. One way to establish redistributional
benefits is to measure the net benefits to the group

to which the analyst wishes to redistribute income.

In Table 5.1 below we compare net-efficiency and re-
distributional benefits among two groups (local business-
men and the urban poor) in two hypothet1ca1 programs.
Program II is the best choice; given _that the objective
is to maximize redistributional benefits to the urban
poor. Note that Program II also results in zero net-

B eff1c1ency benefits for the community and a net loss

i of $400 to businessmen.

Oy |

TABLE 5-1

compar1son of Net-EFf1c1ency and
Red1str4but4enalABene£itsgfopfTwonErograms

e . , . L 3 - . ; = ‘
Net-Efficiency | Redistributional !
Benefits Benefits

Program Targets Benefits to | Costs to

I Businessmen $1000 $900 $100 NA
Urban Pcor 500 300 200 200
Total 1500 1200 300 200
II Businessmen 500 900 -400 7y5
Urban Poor 1000 600 400 400
Total . 1500 1500 0 :

R .

‘ NOTE: NA = not applicab]e Gwen that the obaectwe is to redistribute
: income among the urban poor, redistributional benef1ts are not

relevant for businessmen.
SOURCE: Fictitious data: E?f;é§
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The po]icy analyst--no matter what cr1terion of social welfare (s)he
uses--must somehow find a way to define ob3ect1ves In this context it

is especially importaht to d1st1nguish gggi__from gggggg;;§§5 While
pub11c goa]s and obJect1ves each set forth the aims of government in

part1cu1ar programs (emp10yment, hea]th, welfare, etc ), goals and ob-
jectives differ in 1mportant ways. Goals, for example, are usually

not measurable in quant1tat1ve tenns, while obaect1ves are--the goal

of a maintaining a hea]thy populat1on is not the same as the objective
of reducing infant deaths per 1,000 live births. Essential differences
between goa]s and objectives are summarized in Table 5-2 below.
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® TABLE 5-2

Comparison of Goals and Objéctiviés

o Characteristics
Basis :
of ' o L
Comparison Goals Objectives
1. Terminology clearly 1. Terminology clearly
o defined defined
Similar 2. Outcome oriented 2. Outcome oriented
3. Program specific 3. Program specific
1. Not measurable in 1. Measurable in
guantitative terms , quantitative terms
2. Partiatlly _ 2. Fully operational
bbéi‘éti onal
- 3. Extensive cross- 3. Limited cross-
- departmental departmental
‘ impact impact
Different 4. Time period 4. Time period
unspecified specified
5. Linked _to prob]ems 5. Linked to ggoplgms
characteristic of characteristic-of
most jurisdictions specific Jur1sd1ct1on
6. Broad purposes 6. Specific aims
7. [Identify broad 7. Identify specific
target population target population
8. Developed at 8. Developed at
highest levels intermediate and
within policy Tower levels within
structures pol1cy structures

One particularly important contrast between goals and objectives is
the organ1zat1ona1 1evel at which they are defined. Goa]s tend to be
developed at the highest levels within policy structures, and are therefore
more general than specific objectives generated at Tower levels--e.g.,
within opera:ing programs within public agencies. The relation between
i goals and objectives and Tevels within policy structures is illustrated

in Figure 5-5. S .
- 268 -
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Goals

Objectives

FIGURE 5-5

The Relation Between Goals And Objectives
And Levels Within Policy Structures =

Constraints. After a policy analyst has defined objectives in

operatianal terms, it is necessary to consider possible limitations
to their attainment. In addition to constraints present in the form T
of 1imited or finite resources==which we reviewed above in terms of

ideas of relative scarcity; trade-offs, and opportunity costs--there
are at least six additional factors which may 1imit the attainment of ob-
jectives and reduce the feasibility of particular policy alternatives.
1. Physical Constraints. Desired outcomes may be 1imited

By the state of development of knowledge and technology,

as when public health programs are constrained by ,

inadequate knowledge and techniques for diagnosing and

treating coomunicable diseases.

2. Legal Constraints. Public law, property rights, and
agency regulations can limit the feasibility of possible

alternatives. Legal constraints often decrease social
welfare, as, for example, when reporting requirements
of federal agencies place an unnecessary burden of

paperwork and "red tape" on programs designed to pro- —
duce better services for the public. '
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3. Administrative Constraints. The implementation of
public programs requires skilled personnel to ad-
minister them, as well as organizations which function
at h1gh levels of efféct1veness Far examp]e, public

cost ratios may never. actua]ly attain predicted levels
of performance, largely because administrative
constraints seriously impede the implementation otV

alternatives.

4. Politjcal Constraints. Opposition to public programs,

mak1ng in their present forf, may Serve as a serious
constraint on the acceptance as well as implementation
of given programs. For example, the enactment and
application of legislation to control the pollution

of the physicial enviromment {air, water, sound) is
severely jimited by processes of "incremental" decision-
making--i.e., choosing alternatives which differ as
Tittle as possible from the status quo in order to
maintain political consensus.

5. Distributional Constraints. Public programs, such as
those concerned with social security, unempioyment,
and job retraining, are often established to maximize

net-efficiency as well as redistributional benefits.

The redistribution of income may limit the atta1nmeqt7

of,obJect1ves of overall economic growth (e.g., rising

per cap1ta 1ncome), and vice versa.

thus requ1r1ngfthat obJect1ves be conS1dered in the

context of scarce financial resources: Fixed budgets

create type I prob]ems for policy analysts, who are

often_obliged to maximize benefits within the 1imits

of available resources:

In considering budgetary constraints one of the key problems
faced by the po]1cy analyst is to determine whether (s)he is dea11ng
with a type I, II, or III problem The use of two common measures of
social welfare=-=viz., net-benefits and benefit-cost ratios--is directly
determined by whether we are dealing with fixed budgets or fixed outputs.
A common problem faced by the policy analyst is whether to use the net-
benefit or benefit-cost ratio approach to measure the benefits of alter-
native programs. In Table 5-3, for example, three alternative programs
are compared in terms of benefit-cost ratios and net-benefits. Using
the net benefit approach the analyst would recommend Program III, since
1t produees the greatest net benefits. By contrast, Program I is the
preferred alternative using the benefit cost ratio approach, 51nee it

X.5.?70
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yields the highest ratio o benefits to costs. Two general rules may
be followed in choosing be. i sn the two approaches: (1) If there is

a fixed budget but no constraints on the number of projects which may
be undertaken; use th: benefit-cost ratio approach. In Table 5-3;

for example; the analyst might be Timited to 40 units of costs to
achieve maximum benefits: In this case the analyst would recommend
that Program I be repeated 10 times; since this would yield the highest
ratio of benefits to costs (10 to 1). (2) If there is no fixed budget;
but the ana]yst must choose only one of three mutually exclusive pro-

grams, the net-benefit approach should be used to recommend Pragram III.

TABLE 5-3

.Comparison of Net-Benefit and Benefit-Cost
Ratio AppreachesmEerAIhreeAErognmns

- S Benefit-Cost e
Program Benefits Costs Ratio Net-Benefit B
I 40 4 10 36
11 64 8 8 . 56
1t 100 a0 2.5 0

SOURCE: Zeckhauser and Shaefer (1968:73)

Externalities. Externalities are sirnificant side affects or spillovers
which result from public programs. One of the important questions for the
ana]yst is whether particu]ar factors are "internal" or "axternal" to the
problem. A simple example of financial externalities and internalities is
provided below in Table 5.4, which shows total, external, and internal costs
of alternative de]ivery programs for maternal care. If all three programs
were equa]]y effective (a doubtfu] assumption) thn analyst at the state

only 16 percent of total costs to be paid by the state: Here the analyst -
would bé taking into account a significant “"externality"--i.e., federal i

5526 27]
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cost-shar1ng At the same time if Piogram II is more effective than Program
IFE; but Program I is least effeet1ve, *he avalyst would not be ableé to
choose simply on the basis of the state share (48.3%). In this case the
analyst may wish to Took at the total eosts of the two programs, re-
commending project II because its h1gher level of effectiveness justifies
added costs to the state of $11 per patient (i.e, $96-85 = $11). Note
also that what is an optimal recommendation at the state level may not be
so at the federal level. If all programs are equally effective the policy
ana]yst at the federal level will recmnnend Program III because its
total costs are lowest.
TABLE 5-4
Total, External, and Internal
Costs of A1ternat1ve Delivery
(Costs per patiant)

| Program
S S R S .
i B Maternal and | Neighborhood _ITL
Cost Category Infant Care Health Private -
. Project Center MD h
Total Cost $313  100% | $199  100% | $175  100%
Federal Share o N o ) - ,
("externality") 282 90 103 51.7 90 51.7
State Share B - , o - o
("internality") 31 10 96 48.3 85 48.3

SOURCE: Adapted from Burt (1974:35)
In general, there are four kinds of external effects of spillovers
to which policy analysts should be sensitive (Hinrichs and Taylor, 1972:
18-19):
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1. Production-to-production spillovers: the outputs of .
one program often affect the outputs of another pro-.
gram, as; for example, when successful alcoholism and
drug treatment programs result in a decrease of law
enforcement activities.

2. Prodiction-to-consumption spillovers: the outputs
of a program sometimes affect the quality of goads
or services consumed by the public, as when publicly

funded highway projects displace residents from their
homes and disturb the natural environment:
3. Consumption-to-consumption spillovers: the consumption
' actijvities of public programs affect the consumption of

citizens, as where the erection of a large government
office building in a downtown area makes it impossible

for local citizens to find adequate parking.

4. Consumptién;iésﬁiééﬁéiiéﬁ;sﬁilléﬁéfs:,,thé consumption
activities of public programs affect the production

activities of other public and private programs, as_

when the location of a government agency in a particular

area improves the market for local businessmen.

In making policy recommendations the analyst should attempt to take
sach of these types of externalities into account. Externalities--whether
positive or negative in value--can have impor<unt implications for the
validity of any policy recommendation.

Time. The policy analyst must carefully incorporate considerations
of time into the choice of policy alternatives. ' Considerations of time
are important for two main reasons: (1) the value of costs and benefits
is not constant--it will change in future years; and (2) the short-term
and long-=term effectiveness of a policy may be quite different.

In cost-effectiveness analysis we may use fixed outcomes (equal-
effectivenass) or fixed costs (equal-costs) as a basis for comparing and
recommending alternatives: Cost-effectiveness analysis--as distinguished
from cost-benefit analysis--does not seek to estimate "social welfare" on
the basis of income. Cost-effectiveness analysis; rather; attempts to
fieasure the attainment of objectives in non-monetary units--e.g., units of
sefvice, quality of goods, value of activities, etc. Whether the analyst
is measuring effectiveness or benefits; however, (s)he must’take time
into consideration. Thus, for example, a cost-effectiveness analysis of
health care programs will yield radically different recommendations,

X.5.28
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dapending on the number of years included in the analysis. Table 5.5
shows that the effectiveness of a comprehensive community health care
program increases over time. After a period of five years the new pro-
gram would result in a substantial improvement of key effectiveness
indicators, as compared With the baseline rates without the new program.
Note, however, that estimates of effectiveness in the first and second
years are zero or negligible.

274

X.5.29




TABLE 5-5

Estinated Effectiveness of Comprehensive

Comunity Health Care Program Over a Five-Year Period

Ihdicatoi af Effectiveness

5t
Year

2nd
Year

I
Year

Gth
Vear

Total
5 years

Baseline Rate
Without Program

Fstimated Rate
After 5 Years

Mospital days saved

Hospital adnissions averted
Eiérgéiicy roon visits averted
Disability days averted
---Restricted activity

---Bed disability

---Hork loss

0
0
150

2,000 | 50
14000 | 3

16;699

4,000
200
30

10,500
500
500

112,000

21,500
1,050
1,500

274,000
164,000

100,000

1,370/1,000
140/1,000
140/1;000
22/ e

10/year
B/yéar

9., 1,000
120/1,000
120/1,000
17.6/yeir

1.5/year
6.4/year

@m&memwmumﬂhﬁ@mﬁummmm@mmmmmm%mmﬁmmMWMs

for the Poor (Washington, D.C.: U.S. Govermment Printing Office, December, 1967).
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The policy analyst who is using either cost-effectiveness or cost-
benefit analysis must take time into consideration in another way--viz.,
by taking into account changes in target populations who will be served
by a par@icuiar program. A raduction in the target population over time
may resuit in significantly lower costs; as well as higher estimates of
effectiveness. If health effectiveness indicators are measured on a per
total -arge* population decreases, then measures of effectiveness will
show an increase in attaining objectives. If, on the other hand, there
are differentiai rates of change among different segments of a target
Table 5.6 shows that program targets in upper and middle income groups
will decline over the 1977-1982 period, while program targets in the lower
income categery will increase rapidly.

TABLE 5-6

Projecticn of Target Population
(in thousands)

Yaar
Population 1977 1978 1979 1980 1981 1982
Total 400 395 389 382 37t 364
--Upper Income 40 39 38 37 36 35
--Middie Income 280 266 251 235 219 199
--Lower Income 80 90 100 110 120 130

When the analyst attempts to measure benefits and costs in mon-
etary terms a whole new set of problems arises. When time enters the
analysis it is necessary to recognize that a dollir has a specific value
only on a specific date. At a 5 percent interest rate, yesterday's dollar
is worth $1.05 today; $1.1025 tomorrow; and $1.1576 the day afté~ that.
Similarly, tomorrow's dollar is worth only $.95 in today's real money value,
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since monétary values are generally a function of time In effect, future
benefits and costs should no% bz treated as equa] in va]ue to present
benefits and coqts One way to est1mate today's value of future costs

and benefits is to anp]oy discount? ng--1 e., a procedure whereby the
monetary value of future costs and benefits is reduced to the netzgresent
va]ue of benef1ts. In order to “d*scount“ benef1ts to théir present value
analysts oftesn use the sac4alfrateggfﬂdqscaunt, which is simply a measure
of the present value of benefits aftér an appropriate rate of intarest

has been applied to the reduction of tieir future value. For example,
$100 of 1978 employment benefits derived from a manpower training program
will be worth $95 today (in 1977), assuming that money is losing its value
through inflation at a raté of 5% per annum. Thes difficulty with the
social rate of discount and other prececures* is :sat © . 1s axtremely
difficult to select an "unbiased" discount rate. Shauld tie rate of
discount be obtained on the basis of current bank interest rates? Interest
rates on govermment bonds? Or should certain benefits (e.g., health,
clean air, public safety) not be discounted so heavily (if they are to

be discounted at al1)? In other words, it is difficult to put a price

tag on public goods, and even more difficult to estimate their monetary

value over time.

one correct rate. ,The rate or rates to use *npend on
changing times, capital product1v1ty, objectives; benef1ts

and costs included and excluded in the analysis, and the

level of optimization. Once more the answer rests on the

initial determination as to how badly one wants consumpt1on

or investment, now or later, in the public or the private

sector (Hinrichs and Tay]or, 1972: 23)

Risk_and. Uncentalnty* in a world of complete certainty the policy
ana]yst s estimates of costs ana aenef1ts--or costs and some non-monetary
measure of effect1veness--wou1d be "error free." That 1s the analyst
wou]d be abso]ute]y (100 percent) right in his or her forecasts about the
outcomes of a]ternat1ve courses of action. ln the world of the practicing
policy analyst, however; risk and uncertainty are always present. Po]1cy
problems under r1sk are those in which the analyst is able to define margins

*These other orocedure %5 1nc1ud1"n’g "internal rate of return" and ‘
"naet terminal value;" 2r& discussed in Pearce (1971:35-51) and Zeckhauser

and Shaefer (1968:84-92).
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of error. For example, the analyst may know that the projected outcomes

c¢f Program I are 1ikely to occur 99 percent of the time (there is; therafore,

al percent chance that the analyst is wrong). Policy prob1ems under

uncertainty are those where the ana]yst knows that (s)hc will be wrong a
grtain percentage of the t1me,,but does not know what that percentage

might be. For examp]e the analyst might be .- - §5; 1€, or 20 percent of

the time. In dealing with uncerta1nty the an-: .. nas several options:

(1) to choose dlternatives with the smallest p0551b1e loss (m1n1max) (2)

to choose altern tives with the minimum possible ga1n ’max4m1n), (3) to

d1scount future benefits more than future costs; and \4) to use a more

Timited t°me per1od for the comparison of program alternatives, thus

e11m1nat1ng some of the unknown effects of time and an uncertain future.

Wh1chever procedure is used (and there are other options) the analyst

must take risk and uncer+a1nty into account, since most p011cy problems

are by no means "well-structured" ones. In fact, many of the most important

oroblems are either "simply s*ructured” (thus permitting prucedures for

dealing with Uncértainty) or "ill-structured.” 1In t e latter case the

problem is not to adopt the appropriate procedure tor dealing with risk

and uncertainity, but to.define the nature of tie problem itself.

11. Publiz policy problems are artificial, subjective, dynamic, and
inTinite. What problems does this raise for the task of con-
verting goals into specific policy o! ~tives?

12. The collection of information has its costs. For this reason the
Conmission on Federal Paperwork was established in 1975 to report

on the value and burden of federal reporting requirements. To
what extent should the collection of information be regarded as

an "externality?"
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13. List examples of problem types I, II, and III in‘policy analysis.

14. Provide examples of each of the ways to specify social welfare
described in the text.

15. An ohjective function is a mathematical expression which shows
twe #iation between an objective to t: waximized and its com-

s#s (the objective to be maximized is called maximand). —
vrilowing maximand is based on the Pareto criterion:

: £3

RtV

aWy >0,
(W) of any individual (i) most be equa’™ to or greater

than zerc (i.e., nobody loses)

If the total income of the United States continues to increase
at a rate of approximately 3.1 percent; and the Parets Criterion
is actually applied, what will the consequences be for the dis-
tribution of income in the country? [Hint: Think in terms of
the cumulative distribution of income and a Lorenz curve]

16. List several examples of policy goals and policy objectives in
areas of environmental po%icy, crime policy, or health policy.
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17. Are constraints always an impediment to the making of "rational
policies? Provide examples. [Hint: Think in terms of public
personnel policies, environmental policies, etc.]

18. What is the relation between constraints and the feasibility of
policy recommendations?

19. List several examples of externalities in a policy issue-area of
your choice.

20. 'How do various forecasting approaches (intuitive, theoretical,
extrapolative) help in different ways to deal with problems of
time in making policy recommendations?

21. Provide examples of recommendations made under conditions of risk

and uncertainty.
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SYSTEMATIC ANALYSIS: STRENGTHS AND LIMITATIONS

The use of systematic procedures for making policy recomnendations,
as stated in the introduction to this unit, can have a variety of positive
effects on the resolution of policy problems: If the analyst is able
to state preferenceés explicitly, it will be easier for the public to
scrutinize public programs; since in this way the goals and objectives
of policymakers become clear. Second, the careful consideration of
greatly in answering questions about what works best under different
conditions. Lastly, systematic procedures for relating preferences to
alternatives is the essence of informed choice, no matter how we might
define “rationality." In other words; there are some compelling arguments
which mav - =2de in behalf of the systematic analysis of alternative
courses :

\se for systematic analysis, however, should rot be overstated,
sirice there are many 1imitations associated with the use of such techniques
as cost-tenefit and cost-effectiveness analysis (Rivlin, 1971:56-60; Hinrichs
and Taylor, 1972:13-15): Some of these iimitations derive from the
techniques themselves, while others stem from the ways in which techniques
are used.

1. Mistakina output for impact. In measuring the objectives
of public programs it is important to distinguisn outputs.
(e-g.; units of health care) from impacts (e.g., reduction

of disease): To confuse outputs and_impacts is to mistake

mere activity with the ‘achievement of goals.

instrumental and consummatory values. In_

Confusing _inst
setting objectives it is often the case that One end

can also serve as a méans to another end, which itself
can be a means to another end, and so on. But there. -
are certain kinds of objectives which are valued in and - .
of themselves--i.e., they are not valued as "instruments,"

but as something ta be "consumed” because of their intrinsic

value: If, incidzntally, such consummatory objectives

(e:g., maintaining open democratic processes) also serve
as a means to some other objective (e.3., efficiency), so

much the better; but consummatory objectives such as
democracy will nevertheless not be traded for efficiency.

Hence, the analyst should recognize that the process
of making recommendations may be more important than
the recommendations themselves.

~~
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¥istaking pethods for solytions. The use of particular

methcds of analysis can distort results of making 1t
possible to accept only information that can be ex-

12

pressed quantitatively. A superficial precision at-.

tained by using quantit«tive techniques may result in

the exclusion of factors or considerations (e.g:; 1life

satisfaction, happiness, Justice; beauty) which are

essential for recommending an appropriate solution.

4. Ignoring changes in objectives. The objectives of

public policy are not static; through bargainiig, con-

flict, and compromise objectives may be generated over.

time; debated; and redefined: A The lack of precision of

objectives may not always be a sign of confusion or _
inaction; but rather an indication of the vitality of

policy processes:
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the maintenance of existing social institutions--as,
for -example, -when a promising industrial development
project is 1ikely to benefit the wealthy more than the
poor; whose local community 3i11_be shattered by the
‘ location of new factories. Similarly, "a_high benefit-
cost ratio on a bridge co.t . -%in? two wealthy suburbs
and financed by general sal:: tax revenues may not be
directly comparable to a lower benefit-cost ratio on
~ a bridge between two poor communities financed by a
progressive income tax" (Hinrichs and Taylor, 1972:14).
6. Misapplication of economic _logic. "Economists," it_

has been observed, "know the price of everything and

the value of nothing." This statement points to the .

problem, frequently encountered in cost-benefit analysis,

in which the easiest benefits to measure are increases

in incomé. The use of income measures to evaluate the

benefits of various kinds of social probiems (e.g:;

health, welfare, pre=school education, employment)

implies that the goal of increasing national income

"is more important than good health or better ad-
ucation or the elimination of poverty; and that these

other goals aic legitimate only to the extent that

they increase future income" (Rivlin, 197i:56).

7. lgnoring behayioral processes: The policy analyst,
no matter how successful (s)he may be in estimating

benefit-cost or cost-effectiveness ratios, may have
little knowledge of the actual impact of programs
= on the behavior of targets: The calculation of_casts
. and benefits of training programs for the -tnemploycd,

for example, may be based on very little information
about how trainees will actually respond te training.

- oL - A 2;3-32:::::2}?:?::: [
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For this reason numerous critics of cost-benefit ana]ysis

have proposed that sys*tematic social experimentation

be undertaken prior to committing large amounts of

funds to programs whose behavioral consequences cannot

be estimated through cost-benefit ratios. In other
words, cost-benefit analysis is limitea in its capacity
to predict the future behavior of target populations

as well as program administrators and staff.

for making po]icy recommendations would be 1ncomp1ete if it did not
point out that recommendations, by their very nature; occur grior to

po]icy action, yet there are many uncertainties associated with policy
action; and it is clear that analysts cannot foresee a11 possib]e out-
comes in advance. . For this reason, increasing attention has been devoted
to procedures for systematica]]y monitoring and evaTuating policies after
they have been recommended. In the next unit we shall return to monitoring
and évaluation as procedures which permit the «nalyst to compare fore-
casts and reccmmendations with the ongoing experience of policy formation

and implementation.
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72 Some commentators believe that grocedures of policy recommendation

i " are "ethically neutral." Considering the strengths and limitations
of systematic procedures reviewed in the text, do you agree? Why?

Why not?

23. "A question well-stated is a questfon half-answered." Discuss.

v
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ASSIGNMENTS

~ Tkink carefully about a public problem with which you are familiar.
Write a short briefing.paper (6-10 pages) which might be used as a basis
for convincing policymakers that they should adopt a particular course
of action. Include in your briefing paper a discussion of major analytic

compunents (objectives, constraints, externalities, time, risk, uncertainty)

of the problem. The most efficient way to write this paper is to consider
the steps outlined irn Figure 5-4 (but make sure to discuss each relevant
component at eath step). The organization of your paper should be based

on the following headings:
I. The Policy Problem
II. Policy Goals and Objectives
I11. The Target Population
Iv. Péi%ey Alternatives
V. Comparison of Policy Alternatives

VI. Policy Recommendations

Finally, you should note that this assignment is not a difficuir uan,
but it does call for some creativity in applying what you have learvi¢ 5.
far to a problem of your choice.
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POLICY PERFORMANCE
INTRODUCT ION

The ultimate aim of policy analysis is to provide valid information
about the performance of policies--i.e:; to evaluate policy outcomes so
that we are able to tell whether needs and values have been satisfied
through public action. No matter how "rational” a policy alternative may
appear before action is taken, the ultimate test of a policy's performance
is the degree to which policy outcomes evaluated after action is taken
actually satisfy human needs and values:

The necessity of monitoring and evaluating the consequences of public

"action may seem obvious. Nevertheless, there are many cases of public

pqiicymaking where policy analysts place primary or exclusivé reliance on
methods of rational choice (i.e., recommendation), with 1ittle or no
attention to methods for systematically generating experience in the course
of bbiicy*%mhiéméntatioh. In the words of one student of policy processes:

One of the amazing weaknesses in much contemporary public

policymaking is that there is no systematic learning from

experience. Very few evaluations of the real outcome of

complex issues are made, and there are even.fewer on which

improvements of future policymaking can be based . . .

In spite of the common tendency to “justify action in terms

of "experience," the simple fact is that learning from

experience is accidental and sporadic (Dror; 1968: 275).

The central argument of this unit is that the use of policy amalytic
procedures of monitoring and evaluation can improve information about policy
performance and contribute to the development of policies which better satisfy
human needs and values... Although the use of systematic monitoring and
svaluation procedures does not guarantee better policymaking--and in fact
may even confuse issues éSrmUch as it clarifies them (Jdones, 1970: 110)--

monitoring and evaluation are two of the essential procedures employed by

policy analysts.

In this final unit we shall examine in greater depth: (1) the role of
evaluation in proviaing information about policy performance; (2) selected
approaches available to evaluate policy outcomes; and (3) strengths and
limiatations of policy analysis as an intellectual activity which is embedded
in social and political and technical information for policy development.



P

UBLIC POLICY ANALYSI

| LEARNING OBJECTIVES
('\§
After completing this unit you should be able to:
1. Compare and contrast policy analytic procedures of monitoring and
evaluation.
Define and characterize aspects of policy performance.

List the functions of evaluation in public policy analysis.

W N

Distinguish the four main types of evaluation agents.

Identify major components of a general strategy of evaluation.

o o

List the major requirements of program evaluation.

ldentify three important sources of error which threaten the vali-
dity of information about policy performance. :

8. compare and contrast the four major approaches to evaluation:

9. Distinguish between the external and internal validity of results
of experimantal evaluations. '

10. Compare and contrast different types of policy cycles.

11. Identify major factors which influence the utilization of infor-
mation about policy performance. :

Z?fji

Tem,




POLICY PERFORMANCE

KEY TERMS AND CONCEPTS

Monitoring

Evaluation

Evaluation Agent(s)
Proxiiity

Composition

"Dilemma of Proximity"
Lével of Performance
Scope of Performance
Efficiency of Performance
Policy Objectives
Policy Preconditions
5oiicy Actions

Policy Events

Palicy Outputs

Immediate and Secondary
Impacts

Intended and Unintended Impacts

Ristory

Maturation

Instability

Summative Evaluation

Direct (Experimental) Controls
Indirect Controls

Developmental Evaluation
Experimental Evaluation
Retrospective Process Evaluation
Retrospective Outcome Evaluation
Policy Cycles

Information (Knowledge)

Utilization
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Objectives

Tasks

Resources

Evaluation

Compare and contrast
policy analytic

itoring and evalu-
ation.

Study Question
1

Unit
Narrative

Define and charac- Study Question Unit . Self
terize aspects of 5 Narrative

policy performance.

tist the functions Study Question _Unit. Self
of evaluation in 2 Narrative

public policy

analysis.

Distinguish the four] Study Questions - Unit. Self
main types of 3. 4 Narrative

evaluation agents. ’

Identify major com-._ Study Question _Unit_ Self
ponents of a general 6 Narrative

strategy of evalu-

ation.

List tie major re-
quirements of pro-
gram evaluation.

Study Question
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Narrative

Self

Identify three
important sources
of error which
threaten the
validity of in-

formation about

policy performance:

i
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Objectives Tasks Resources Evaluaticn
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EVALUATION AND POLICY POLICY PERFORMANCE

When the policy analyst has successfully monitored the consequences
of po11cy act1on s/he is in a pos1t1on to evaluate po11cy outcomes.
onltorlng as we have seen, invelves descr1ptions of present or past
act1on--i e., factual prem1ses Evaluation, by contrast, invelves the
app11cat1on of certain standards of value to present or past action--i.e.,
value premises. Since all future consequences of pub11c pol1c1es cannot
be Foreseen in advance, it is necessary to emp]oy systematic procedures

of mon1tor1ng and eva]uat1on G1ven that po]1cy recommendat1ons are sub-

for determining policy performance must be emp]oyed in order to obtain

information as to whether needs and values are being met through Dub11c action.

to the app11cat1on of SOme standard or scale of values to outcomes of policy:

Evaluation is synonymous with appraisal, rating, assessment and Judgment
words which denote attempts to apply some set of values to po]1cy or pro-
gram outcomes When pol1cy outcomes reSUIt in the ach1evement of obaect;ves

also mea that pol4eggproblems,have been reso]ved or at least ame11orated
For examp]e, h1gh policy performance may be present when taFgEt groups
receive services (outputs) or when targets actua]ly exper1ence changes which
are part of the ob3ect1ves of a program (1mpacts) Such performance is

evident when the sick and aged not on]y rece1ve adequate heaith care, but
alse exper1ence reduced rates of illness as a result of medical treatment.

Evaluation performs a number of essential functions in pub11c pol1cy
analysis. Evaluation: (1) reveals the extent to which-objectives have
been attained; (2) eXp1a1ns why obJect1ves were or were not attained and why
prob1ems were or were not resolved * (3) 1dent1F1ed d1screpanc1es among d1f-

*Str1ct1y speak1ng,rthe ex'lanat1on of policy processes is accomp11shed

through monitoring (see tnit 3): At certain points, howeyerffmon1tor1ng
and evaluation overlap with one another; particularly since one is. a pre-

requisite of the other. For this reason Caro (1971: 23) and others use
the term "quasi-evaluation" to describe certain procedures which we have

described as monitoring.

o 295
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of dec1s1ons associated with policy development, 1nc1ud1ng the 1dent1f1cat1on
of new prob]ems and the continuation; termination; and: adJustment of policies:

Criteria of evaluation may be formal, as in those cases where prec1se
units of measurement (e.g., dollars) are used; but criteria may also be
non-forma], as when general assessments (e. g5 S1mp1e statements of relative
worth) are made in wr1tten reports or the press. Finally, criteria may be of
di fferent types of rationality (economic, technical, 1ega1, soc1a1, sub-
stantive). Thus, for examp]e, the same Cowmun1t/ Act1on Program may be
evaluated in terms of criteria of economic eff1c1ency (economic rat1ona11ty),

criteria related to the maintenance of democratic processes (social
rationality), or both (substantive rationality).

7 Evaluation agents are the individual or corporate actors who actually
engage in efforts to assess the perfonnance of pub11c po11c1es and programs.
Eva]uat1on agents d1rfer a]ong two maJor d1men510ns the1r Efgglmltz to

journa11sts) who are not directly 1nvo1ved in po11cy formation. L1kew1ée;
some agents are individuals (e. 9, congressmen,, while others are so- ca]]ed
institutional actors, such as the General Accaunt1ng Office (GAO): Four

types of evaluation agents are illustrated bélow (Table 6.1).

TABLE 6=1
Four Types of Evaluation Agents

Proximity to Policy Process

Composition Internal External

Agency Heads Academic Researchers
S Members of Congress Journalists
Individual Agency Employees Citizens

Office of Agency University Research !
S , Policy Analyst ~ Groups |
Institutional Presidential Commissions : Private Research
Actor Office of Management - Institutes

and Budget (OMB) Lobbies

x5.7 <~Jb
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Distinctions among types of evaluation agents are important for a
number of reasons, all of which are connected with questions about the
influence of evaluators in shap1ng po11cy formation. Internal evaluators,
for examp]e may share one or more of the fol1ow1ng advantages (Caro, 1971:
17; Williams and Elmore, 1976): (1) more thorough knowledge of the or-
gan1zat1on and its policies and programs, (2) an institutional base for
continuous mon1tor1ng and eva]uat1on act1v1t1es, and (3) opportun1t1es
to influence po]1cymak1ng d1rect1y, either as individual or 1nst1tut1ona]
actors respons1b1e for po]1cy ana]ys1s act1vit1es within a given organ1zat1on
On the other hand, external evaluators may possess advantages which internai
evaluators do not share. External evaluators (1) are often able to maintain

a greater dééree of obJect1v1ty, (2) ?reduentiy émaiay criteria of evaluation
dependent on Frgan1zat1ona1 resources to carry out their tasks; and (4)

may have a more accurate picture of the va1ues and needs of target groups

than inté{ﬁal evaluation agents. There is; of course; a "dilemma of

prox1m1tv i1 what has been descr1bed above. Institutional actors who are
most prox1ma+e to p011cy processes may be least capab]e of carry1ng out
objective, critical, and constructive evaluations of pub11c policies: €on-
versely, external evaluation agents may have more to contribute to the creative
formation and adjustment of po]1c1es yet 1ack influence prec1se1y because

they are not d1rect1y involved in po]1cy processes.

evatuation,; their pr1mary a1m is to provide information about po]1cy
performance. Po]1c/ performance refers to the degree to which policy
outputs result in policy impacts: For example, if the 1mprovement of
health care for the aged 1s a policy objective, and the provision of low
cost or free med1ca] service is a po11cy output (measured 1n terms of units
. of treatment), then information about policy performance may be obtained
by comparing outputs with 1mpacts (measured in terms of the incidence of

chronic d1seases) In this context there are at least three major quest1ons
relevant to the determ1nat1on of po]1cy performance:

1. tevel of Performance How strong is the re]at1onsh1p

between policy outputs and policy 1mpact? For example,
does the provision of medical services to the aged

(outputs) result in a large, moderate, or small re-

duction in the incidence of chronic disease (1mpacts)7

297
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‘ 2. Scope of Performance: Given any level of performance

(high, moderate, low) how. many. persons in a target

group-in need of medical services actually receive

and benefit from them? For example, is a reduction

in the incidence of chronic disease experienced by-

all, most, or only a small portion of persons within

a target group?

3. Eff1c1ency of Performance How much _does it cost to
provide a given level of performance? Are therw
alternate programs which can provide the same out-_
puts and impacts at lower cost or with less effort?
Do_programs with higher levels, of performance fail to
produce comparable gains in the scope of performance?
Are programs with the highest level. and scope of per-

formance more costly or less costly?

A genera] strategy of evaluation has at least six interrelated components

(cf. Cook and Scioli, 1972; Suchman, 1967). These components and their
1nterre1at1onsh1ps are illustrated below in Figure 6.1.
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Policy (Program) Objectives. This consists of defining

environments that policies or programs are designed to
produce. For example, increased access to outpatient
jectives sought by a community health care program
designed for low-income persons.

political, and economic conditions under which a given
policy or program targets (e.g., average education, =
awareness of program) and policy actors (e.g., community
leaders' support or opposition to the program in a

given context have to operate )|

Policy (Program) Actions. This component consists.of

inputs of expenditures, personnel, and equipment, as well

as processes such as behavioral patterns of program staff;
interactions with clients, and the authority structure
(e.g., centralized vs. decentralized control) through

which activities are carried out:

Policy (Program) Events. This component refers to

events that may_occur. from the time at which policy

action is. initiated to the time at which menitoring

and evaluation activities take place: Unforeseen events
(e.g.; a strike by public employees; a highly contested -

election; sudden reports of fraud and misuse of public
funds) may.intervene between policy actions and policy

~outputs and impacts; such that it is difficult or im-
possible to determine whether any given level or scope

of performance is due to the policy or program, or- to
unanticipated events.

Policy (Program) Outputs. This component includes actual
services or goods received by a target population as a
result of policy actions undertaken over time. Policy

outputs might include units of health service, hours of job

counselling, units of dispensed medicine, and miles of
paved streets.
Policy (Program) Impacts. This component refers to the

actual changes in the targets of policies and programs.
Policy impacts might include rates of new employment, the
incidence of illness, and reduction of car repairs and
accidents. Policy impacts may be broken down according to
time=-1.e., some impacts are immediate (e:g., improved
heaith care) and some are secondary (e.g., increased ,
productivity due to improved health care). Further, policy
impacts may be analyzed in terms of predictability--i.e.,
some jmpacts are intended (e:g.; productivity resulting
from health care) and others are unintended (e.g.; increased
passenger loads on municipal buses due to a healthier and

more active population).
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The purpose of mak1ng these 1nterre1ated components exp]1c1t 1s to

emphas1ze the essent1a1 difficulty in employing procedures of evaluat1on
toideterm1ne policy performance The;poss1b1e consequences of po]1cy

action are complex, many-sided, and difficult to assess--they are by no
means seif:eéident For this reason various components cannot be v1ewed

work of relationships (see Figure 6.1 above).

The evaluation of po11c1es and programs occurs after particular actions
have been undertaken 7 The requ1rements of po11cy program eva1uat1on,
however, are similar in most respects to those questions asked by policy

anaints in mak1ng po11cy recommendations (see Unit 5)

Errors in the interpretation of public policies can be best illustrated
by Campbell's (1969) analysis of a 1955 crackdown on speeding in the state
of Connecticut. A record high of traffic fatalities in 1955 promptad then-
Governor Abraham Ribicoff to formulate a new law enforcement po11cy prov1d1ng

for a severe crackdown on speeders. One year after the new policy had been
in force there weré 284 traffic deaths, as compared with 324 in the previous

year. Interpreting the performance of this new policy Governor R1b1coff
announced "“With the saV1ng of 40 lives in 1956, a reduct1on of 12.3% from
the 1955 motor vehicle death toll; we can say that the program is def1n1te1y
worthwhile." These results are displayed below in Grapt 6:1: '
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SOURCE: Campbell (1969)

1
There appear to have been some beneficial consequences of the 1955

po]1cy Nevertheless, the Governor s interpretation of pol1ey performance

failed to take into account several important sources of error which
threaten the validity of interpretations:

1. H1st6ry A number of events can occur _between the
time. a policy is. 1nst1tuted and the point at which
outcomes are measured.  In the case of the 1955 policy
these events might: 1ne]ude usua]]y favorable weather

) conditions (e g., little _rain or snow) and more.
extensive -use of auto safety devices (e.g., seat
belts). Each of these events represents a plausible

— rival interpretation of the causes of the 12.3
‘ percent reduction in fatalities.

- gfafﬁjij
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2. Maturation.: Ehanges over time in the character1stics of a

target population might also account for observed differences

before and after a policy. In this case drivers might well

have "matured;" in the sense of becoming more cautious and

respons1b1e, perhaps as a 1ong-term consequence of driver

education in .schocls and public information provided by the

mass media.

3. lnstab111tz Changes in a target popu]at1on or po]1cy

envircnment might be irregular and unstable, rather.

than smoothe and continuous, as in secular trends (see

Unit 3):. Time series are often unstable; and the degree

of instability in this case might well 1nva11date inter-

pretat1ons of policy performance.

The same data from Graph 6.1 has been d1sp1ayed below as part of our
extended time series (Graph 6. 2) The presentat1on of this new data compe]s
us to reinterpret the 1955 Connecticut law enforcement po]1cy and its
c1a1med high level of per?ormance First, there are many events which
may have occurred in the 1storg of 1mp1ement1ng the po]1cy, each of which
could invalidate assessments of performance We could analyze weather
information and seat belt sales, for example; SO as to determine whether
there were significant changes over time. Second; target groups may well
have matured as a result of public educational programs, although the
collection of such information presents real difficulties: Neverthe]e
we can still speculate on the effects of maturat1on, g1ven that death
rates are in fact going down year after year, relative to the number of
automob11es and miles driven. F1na11y, the changes in death rates between
1955 and 1956 may be part of an instable time series. In this case we
do in fact find very pronounced 1rregu1ar1t1e< over the period of 1951-59,"
suggest1ng that the actual consequences of the 1955 policy were relatively
un1mportant or trivial. The data in Graph 6.2 illustrates that the

Goverrnior's assessment of policy performance was prone to errors of in-
terpretation.
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STUDY QUESTIONS

1. Compare and contrast monitoring and evaluation in terms of time
and the nature of statements produced by each procedure.

2. List the maJor functions of evaluation in public po11cy analysis
‘and provide illustrations of each.

3. What is the “dilemma of proximity" and how m1ght it be reso1ved

through new organizational arrangements?
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4. How are the four types of evaluation agents related to the
dilemma of proximity? -

5. "If the level of performance of a given policy is high, then it is
safe to assume that its scope and efficiency of performance are alsc
high." .Is this statement a valid one? Why? Why not?

6. How many different combinations of elements of components Tisted
in Figure 6.1 are possible? Note that the first component (Policy
Objectives) has three elements (0;, 0,; 03). [Hint: Multiply the
number of elements in the first cimpofient’by elements in all the
remaining components]: If each of the elements listed under
Policy Impacts is divided into four subtypes, as in Figure 6.1,

how many combinations will there be? ([Answers: 729, 2916]




7. What are the main-similarities and differences between tasks
necessary for making policy recommendations (Unit 5) and major
requirements of program evaluation?

8. Recent reports have emphasized that the enforcement of federal

environmental protection legislation; while less ‘than totally
successful, has nonetheless resulted in reasonably adequate levels
of performance. Given that one of the major objectives of such
policies is to reduce the vclume of pollutants produced by in-
dustry, which of the threats to the interpretation of policy

performance (history, maturation, instability) might result
in a reinterpretation of policy performance? Illustrate your

Ry
C
(058
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APPROACHES TO EVALUATION

Components 1n our general strategy of evaluation are present 1n
one form or another in most analyses of pub11c po]1cy At the same time
there are several different approaches to eva]uation, each of which varies
along two specific dimensions. The first dimension is represented by
orientations toward policy processes: evaluations may be formative or
summative. In formative evaluations; program 1mp1ementat1on and the
monitor1ng of policy actions take place. concurrently, as contrasted with
summative eva]uat1ons where monitoring and eva]uation activities are
carried out at a specified point in time after programs are in force.

To some éxtent tnis contrast is arti?%éiaig sinée Ené naia ais—
evaluation p01nts between the initiation of a program and its outcomes.
Hence, summative evaluation may be regarded as a spec1a1 case of formative
evaluation--i.e., a case involving one point of time.

The second dimension is the nature of controls over policy aétion3
avaluations may involve direct contro]s over manipu]ab]e po]icy 1nputs
and processes, as d1st1ngu1shed from 1nd1rect,controls in the Form of
stat1st1ca1 ana]yses of re]at1ons between po]1cy actions and outcomes
which have a]ready occurred. In the former case, evaluators can direct]y
man1pu1ate expend1ture ]eve]s the mix of programs. and the character1st1cs

of a "contro]]ed exper1ment " In the latter case, however, policy actions-
cannot be manipu]ated direet]y, rather they must be ana1yzed retro=
spectively on the basis of actions that have already occurred. Four major
approaches to evaluation--each are based on a combination of these two
dimensions-<-are illustrated below in Table 6.2.
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TABLE 6.2

Eour Approaches to Eva]uat1on

Orientation Toward Policy Processes
Controls Over Formative Summative
Policy Actions :
BeVélepmental Experimental
o evaluation. evaluation
Direct {Educational {New Jersey-
Teésting: _Sesame Pennsylvania
Street; Electric Income Mainten-
Company ) ance Experiment)
Retropsective Re;rgspect1v37,7 -
o , Process evaluation Qutcome evaluation
Indirect (Title I of the (The Coleman
Elementary and Report) P~
Secondary Educ-
ation Act)

Beve]opmental evaluat1on refers to evaluation act1v1t1es which are
explicitly designed to serve the day- to-day needs of program staff..
Beve]opmenta] evaluation 1s usefu] “for a]ert1ng the staff to incipient
weaknesses or unintended failures of a program and for 1nsur1ng proper
eperation by those respons1b1e for its operat1on (Rossi and Wright, 1977:
21) Developmental evaluation, which involves someé measure of direct control
over pel1cy actions, has been used in a wide variety of situations in the
public and private sectors: Thus, for examp]e, businessas have traditionally
used developmenta] evaluations to distribute, test, and recall new products
In the public sector deve]opmental evaluations are frequent]y used to test
new teaching methods and materials in pub11c education programs, such as

Sesame Street and E]ectr1c Company Such programs are systemat1ca11y monitored

11m1ts. Subsequent]y, they are "rev1sed many times on the basis of systematic ob=

310 .
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servations of which program features achieved attention and on the basis

of interviews with the children after viewing the programs” (Rossi and

Wright? 1977: 22)f Déye]opmenta1 evaluations; since they perm1t direct

control over policy actions, can be used to adapt toc new experience

acquired through systematic manipulations of 1nput and process variables.
Retrasggct4~e—process eva]uat1on involves the monitor1ng and evaluation

of programs after they have been instituted. Retrospective process evaluation,

which often focuses on problems and bott]enecks encountered in the 1mp1ementat1on

of po]1c1es and programs, does not permit the direct manipulation of inputs

(e.g., expenditures) and processes (e.q., alternative delivery systems).

Rather it relies on ex post facto (retrospective) descriptions of ongoing

program activities, which are subsequently related to outputs and impacts.

Retrospective process evaluation requires a well established internal re-

porting system which permits the continuous generation of program-reiéted

1nformat1on(e g., the number of target groups served, the types of services

— provided, and the characteristics of personne] emp]oyed to staff programs)

‘_ Management information systems (ﬂié) in pubhc agencies sometimes permit ret-

rospective process gvaluations, provided they contain information-on processes

as we]] as outcomes. T1t1e I of the E]ementary and Secondary Education Act (1965)

was subjected to a form of retrospective process evaluation by the office
of Education, but with disappointing results. TJtle I prov1ded funds to
local school systems in proportion to the number of pupils from poor or
deprived families. " Local school districts, however, submitted 1nadequate or
marginal]y useful information; thus making it 1mposs1b1e to engage in efforts
to evaluate and imp]ement programs concurrent]y The main problem with rat-
rospective process evaluations is that they presuppose a reliable and valid
information system, which is difficult to establish.

Experimental evaluation refers to the evaluation of outcomes of
po]1c1es and programs under cond1t1ons of direct controls over policy
1nputs and processes The mode] for experimenta] evaiuat1on has genera]ly
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(e:g:, Campbell, 1969; Rivlin, 1971; Fairweather, 1967). The basic idea

of exper1menta] evaluat1on is that all factors which m1ght influencé policy
outcomes except one--i.e. ; 4 part1cu1ar 1nput or process--are contro]]ed

or held constant (i.e., they exert no effects on pol1cy outcomes) A
substantial number of exper1menta1 gvaluations have been carried out as

part of pub]1c policymaking efforts. These include the New Jersey-
Pennsy]van1a Income Ma1ntenance Exper1ment the California Group Therapy-
Criminal Recidivism Experiment; the Kansas C1ty Preventive Patro] Exper1ment,

ProJect Fo]]ow Through the Supported Work Demonstrat1on PrOJect and var1ous

, Experimental eva1uat1ons must meet rather severe requ1rements before
they can be carr1ed out (cf Williams, 1971: 93): (I) a clearly defined and
directly manipulable set of "treatment” (i.e.; input and PFOCESS) variables
which are specified in operat1ona] terms; (2) an evaluation strategy which
permits maximum genera11zab111ty of conclusions about performance to many
s1m11ar target groups or settings (externa] validity)s (3) an eva1uat1on
strategy which will 11kew1se perm1t minimum errors in interpret1ng policy —
performance as the actual result of manipulated po]1cy 1nputs and’ processes

(1nterna1 va11d1t1), and (4) a mon1tor1ng system wh1ch produces re11ab1e data

precond1t1ons, actions, events, outputs, and 1mpacts (see Figure 6 1 above)
Since these demanding methodo]og1ca1 requ1rements cannot always be met, ex-
per1menta1 eva]uat1ons fall somewhat shart of the "true" controlled esperiment.
In addition, experiments with human subaects sometimes raise ethical issues
which make exper1menta] evaluations infeasible or s1mp1y undes1ra51e.

*Experimental evaluations include various dlst1nct1ons {e.g., "quasi-

experimental” and “pre-experimental” evaluations), depending on the number
and types of input and process variables included in the analysis and on
the degree to which target groups or. situations are selected randomly
(i.e., according to the rule that every target has an eéqual chance of being -

selected). See Riechen and Barouch (1974) and Guttentag and Struening (1975)
for a fuller elaboration of differences.
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POLICY PERFORMANACE

i @f;asﬁéaﬁm&éamtms aiso 1nvo]ve the mon1t0r1ng and
evaluat1on of outcomes, but w1th no d1rect contro1 over man1pu]ab1e po]1cy

using advanced quant1tat1ve methods. In- genera] there are two main var1ants
of retrospect1ve process eva]uations cro s:sectlonal,and long1tud1na1 stud1es

several, or many programs at two or more points in t1me before-and-after
studtes typ1cally use two points in time, as contrasted with t1me ser1es
analysis (see Unit 3), which uses mu1t1p1e po1nts in time as a basis for
evaluation. The most frequent 1ong1tud1na] studies have occurred 1n the
area of fam11y plann1ng, where fertility rates and chahgés in the acceptance
of contracept1ve devices are monitored and evaluated over reasonab]y 1ong
periods of time (5-20 years). Cross sect1ona1 studies, by contrast, seek to
mon1tor and evaluate multiple programs at one po1nt in time--i.e., after a
policy or program has been implemented. The maaor goa] of the cross sectiohal
i study 1s to d1scover whether the outputs and impacts of various programs are
s1gn1f1cant1y different from one another; and, if so, what particular actions;
precond1t1ons, or events m1ght exp1a1n the d1fference Two prominent exampies
of retrospective outcome evaluations that are cross-sectional in nature are Project
Head Start, a program des1gned to prov1de eompensatory education to pre-
schoo1 ch11dren, and the Coleman Report (see Unit 1). Indeed, "almost every
evaluation of the national compensatory educat1on programs startad dur1ng the
middle 1960s has been based on cross-sectional data. Pupils enrolled in
compensatory education programs were contrasted to those who were not; ho]d1ng

constant stat1st1ca11y such sources of competing exp]anat1ons as family
background, ethnicity, region, city size, and so on" (Rossi and Wr1ght, 1977:

27).

*Note that three of the approaches to monitoring discussed in Unit 3--
i.e., social accounting, social auditing, and social research cumulation--
e may dlso pbe cunsidered as forms of retrospective outcome evaluation,; provided
they go beyond descriptions and actually apply standards of value to monitored
i outcomes. Similarly, cost-benefit analysis (see Unit 5) may also be viewed
as a form of retrospective outcome evaluation, as well as a systematic
procedure for policy recommendation.
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10.

11.

STUDY QUESTIONS
What is the main distinguishing characteristic of formative
evaluations, as compared with summative ones?

Why are formative evaluations also called "process," "con-

current," or "developmental" evaluations?

" An "experimental treatment” is a palicy input or process which

can be manipulated directly by policymakers. How would you
describe a "non-experimental treatment?”




12. What is the role of time in determining the choice of an
approach to evaluation?

13. Which of the four major approaches to evaluation is probably
of most direct utility to policymakers in highly complex and
rapidly changing policy environments?

14. What is the difference between internal and external validity?

Why are questions of internal and external validity important
for public policymakers? .
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.......................................................................... ;
15. As_a policymaker concerned with the development of the most
cost-effective health care delivery programs; you have just
received a report that a field experiment in Pennsylvania pro-
duced remarkable changes in the improvement of health care..
Assuminc that you are confident that this high performance is

actually the result of the experimental program--and given that
your interest is in developing a national system_of health care
delivery--which of the two types of validity would be of imme-

late concern?

16. Which of the four main approaches to evaluation is most appro- -

priate for determining the economic and technical rationality

of a policy or program? Which is most appropriate for =~ _
determining social rationality? Substantive rationality? (Note:
You may wish to review Unit 1 '
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INFORMATION UTILIZATION AND POLICY DEVELOPMENT

Although the u1t1mate a1m of the po]1cy ana]yst 1s to prOV1de va11d

policy outcomes into know]edge that tells us whether needs and values are
being satisfied through public action. Nevertheless, it is not enough
simply to provide information; information must also be utilized for
purposes of making policies which actual]y contributé to theé resolution
of public problems. '

tét us ﬁaw FétﬁFn to §éeéF§1 aﬁsfﬁﬁéfiéﬁs cén§iaéiéd in thé First

ﬁﬁlicgfﬁéﬁcé§§é§; Pol1cy an31/s1s, as we have seen, is a rattonal 1n-
tellectual act1v1ty which employs mu1t1p1e methods to monitor, forecast,
recommend and evaluate publ1c po]1c1es Po]1cy formation; by contrast;

is a rational intellectual activity embedded in a dynamic social, pol1t1ca1;
and organizational environment. The process of formulating and implementing
p011c1es thus includes: (1) intellectual activities of prob]em identification,
monitoring, forecast1ng, recommendat1on, and eva]uat1on--1 e.; policy=

_analytic procedures which generate various tjpes of 1nformat1on,

(2) manager1a1 act1v1t1es assoc1ated w1th the formulat1on and 1mp1ementat1on

éhérat1ons in the pursu1t of organ1zat1ona1 objectives; and (3) soc1opol;t1cal

activities associated with negot1at1on, persuasion, barga1n1ng, comprom1se,

and conf11ct each of wh1ch promotes changes in pol1c1es ower t1me In othef

or tecﬁn1ca1 in nature.

There are at least four potential ways that information about policy
performance may be utilized for purposes of develbping new or better policies.
Information about policy performance may be utilized such that

1. A given policy may be adjusted to new conditions

experimentally through monitoring and evaluation.
This kind of policy adjustment cycle which results

317
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1n rev1sed recommendat1ons, 1s ev1dent in. a broad

range of public policies which are modified over

time by making budgetary shifts from one program

category to another, or by making marginal in-

creases (or decreases) in total budgets.

Policies may also be continued without modification

as-a_-result of information that objectives are being

successfully attained. This kind of policy. support

or continuation cycle is evident in programs where
minimal objectives are attained,; but with no sig-

nificant modification in target groups, types of pro-

grams; or persdhne]

Policies. may . also be term1nated altogether, either
because of information that the original problem

was solved; or-because the policy created more.
problems than it resolved. Such termination cycles
are-rare; although the repeal of legal prohibitions
against_the sale and consumption of alcoholic beverages
in the 1930s provides one leading example of a
termination cycle.

Finally, information about policy performance may
result in the identification of new policy problems.
Here an.entirely new set of objectives and alternatives
may be part of a new problem identification cycle.
Perhaps the best illustration of identification_ cycles
comes from the area of housing policy. A study carried
out by the Rand Corporation in the middle 1960s was

"originally intended to evaluate and make recommendations

on the costs and benefits of new housing units. By

the time the evaluation was finished, however, the

original problem (creating new hous;ggfuglt§)7g§§”d1s-
carded in favor of a new one: how best to upgrade

the quality of existing units through federal and state
subsidies to landlords:
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‘These four types of policy cycles are illustrated above in Figure 6:2:
The particular type of cycle-evident in any particular case will depend in
large part on the degree to which informatian about policy performance has
been utilized by policymakers. For example, policymakers may accept or re-
ject information which indicates that a policy should be adjusted to new
circumstances, or terminated altogether. This may occur despite the fact
that performance might be improved through adaptations.

This failure to utilize information provided by external and internal
evaluation agents; who might be either individuals or institutional actors,

— is one of the major problems of policy development in modern public or-
‘ ganizations.
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(policy informational components) acquired through the application of
particular methods (policy analytic procedures) in policy settings. Following
our conception of policy formation and implementation as a process composed

of intellectual, managerial, and sociopolitical activities, factors which
infliuence the utilization of information may be divided into several

broad types which involve: (1) the specification of objectives; (2) the
selection of appropriate approaches to evaluation; (3) political feasibility;
(4) time constraints; (5) the distribution of political influence; (6) the
form and content of information; and (7) the characteristics of policy-

makers.

A number of important factors influence the utilization of information i

1. Specification of Objectives. The major problems of
evaluating policy outputs and impacts are "vague goals,
strong prcmises, and weak effects” (Rossi and Wright,

1977: 9). Very often the absence of consensus on

clearly defined goals and objectives results in a

dismissal of information about policy.performance.
Advocates of various social programs established in

the late 1960s, for example, often set forth strong

claims that vaguely defined.programs would. be {or

were) effective in resolving problems of illiteracy,
unemployment, poverty, and social inequality. This
combination of strong promises and ambiguous goals

contains the major implications: first, the dem-.

onstrated consequences_of_policy actions are likely
to be weaker than advocates claims; seccnd, any
procedure for monitoring and evaluating policy and
program outcomes must.be highly sensitive to small

changes in outputs and impacts (Rossi and Wright,

1977: 10). Small.or marginal changes in outputs
and impacts may be very important:  a reduction of
the unemployment.rate by 0.1 percent will affect
some 80,000 persons; a change of one or two points

in the Gini Index of Inequality may mean that
thousands of ‘families in lower income groups will

be able to meet their basic needs; a small change _
in treated illnesses may result in tens of thousands
of dollars of new income through more productive

employment. .The specification of objectives (e.g.;
a 1.5 percent change in unemployment rates) provides the
major standard of value or need against which.policy

outcomes are evaluated. Objectives must not only

be clearly specified; they must also be partially.

acceptable to policymakers. Sometimes, while defining
objectives in operational terms, internal or external
avaluators (but especially the latter) depart from
definitions held by policymakers. In doing so they

risk the alienation and opposition. of key decision-
makers and other influential parties:

320

- X.6.30




POLICY PERFORMANC‘

Selection of Appropriate Approaches. Seiectihg the

appropriate approach to evaluation (e -g. rétrospéctiVE

in p011cy outcomes. Converse]y, the approach to eva]u-
at1on may also be essential for. detect1ng arge but
unimportant changes, as we saw above in the time series
analysis of law enforcement policies in Connecticut
(Graphs- 6.1 and-6.2).. Nevertheless; if a particular
approach to evaluation fails to_ produce information
consistent with that of policymakers; valid results .

may_be rejected by program advocates on the claim. that

some_other appFBaEﬁ was more appropriate: In this

context it is important to note that strategies of

monitoring and evaluation which are dYnam1c or process-

oriented--i.e:, those which parallel in important

ways many of the characteristics of- developmental

evaluation--appear to result in greater utilization
of information than static or outcome-oriented
strategies (van de Yall and Bolas, 1975).

Po]1t1ca1 Feas1b111ty Irrespective of their

methodological strengths and limitations, different
approaches to evaluation may lack political feasibility.
In other words, technical or methodological issues
are often also political ones. Thus, for example,
developmental and experimental evaluations cannot
be used with programs that are_ already established
éhd rUhh1hg, S1hCé 1t 1S usual]y hbt pr§1blé td .
control in the m1dd]e,of a program s,1mp1ementat1on
Further; developmental and experimental evaluations.
typically seek to withhold “"treatment" (e.g., social
services) from-a control _group (e.g., groups of a_
target population with particular characteristics).
Tﬁ1§ raises ﬁ611t1€al ahd éth1¢él QHé5t1th Wh1th

§§E§pfa51e course of action, despite the fact that

it mayrbe inappropriate from a methodological point
of view:

Time Constraints. Thorough and systematic evaluations

may require years of effort. At the same time policy-
makers typically require that information about policy
performance be made available within much shorter
periods of time, usually within one year or less be-
cause of annual budget preparations. Time constraints,
together with.problems of political feas1b111ty, may

For_example, a_simple. before-and-after retrospect1ve

outcome evaluation might be emp]oyed instead of a time

series ana]ys1s (see Graphs 6:1 and 6.2), with predictable

results in the form of threats to the internal and/or

external validity of information about policy per-

formance. | 3 21
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. Characteristics of Policym

Distribution of Political Influence. Even where infor-
mation about policy performance is highly valid; and the

choice of an evaluation approach optimal, there are
important political obstacles to the utilization.

of information. The author of the well-known Coleman
Report; for example, has generalized the importance
of political factors in_obstructing the utilization.
of information about policy outcomes (Coleman, 1974).
First: "the greater the lateral distance between the
problem-formulator and the decision maker, the more
likely the research results will be irrelvant to the
decision maker's problem." Second: "Research results

seldom travel a greater distance up an authority system

than the point at which the problem was originally

formulated." While these generalizations are primarily

applicable to external evaluation agents, especially
university-based social scientists working under con-
tract with government agencies, they appear to have

more widespread applicability to relationships between

policymakers and each of the four types of evaluation
agents (see Table 6.1). .
Form and Content of Information. The form and. content

of information about policy performance can also exert

a decisive influence on the degree to which results

will be utilized (van de Vall.and Bolas; 1975)._ Thus,

for example, it has been found that the longer eval-.

uation reports are the less likely that their contents

will be utilized by policymakers; an optimal length_

~ appears.to approach fifty pages: Second; the use of

' terms and concepts with a minimal level of abstraction

(from the point of view of policymakers) is associated

with greater utilization of information about policy
performance.

-ymakers. A recent study of
the utilization of social science knowledge by policy-

makers at the_national level: suggests that there are
several minimal conditions that must be present before

information utilization will take place (Caplan et al.
1975). First, policymakers must have a reasoned
appreciation of the scientific_and extra-scientific
aspects of -a policy problem. In this context policy-
makers trained in law show less appreciation for

scientific results, and hence Tower levels of

utilization; than policymakers trained in medicine

and the social and natural sciences. Second, the

ethical and scientific values of policymakers must =

reflect a sense of purposiveness and social responsibility,

as evidenced in a sensitivity to contemporary.events

and a desire for social reform.. Third, from the

viewpoint of policymakers information must-conform

to intuitive understandings of problems and their

solutions; be perceived as objective in nature; and

must suggest policy actions that are deemed to be
X.6.32322
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politically feasible. Finally, the utilization of

information aoccurs more frequently when policymakers
and agents of evaluation are linked by information
specialists who can convert results of monitaring

and evaluation into policy goals and objectives:

In conclusion, let us return to an idea with which we began our
examination of public policy analysis (Unit 1): The process of policy
formation and implementation cannot be adequately represented as one which
is or ought to be universally reliant on methods of rational choice (re-
commendation). Public policy ahéiysié, prbpériy Hﬁdéfstbbd; places éﬁdii
reliance on methods of rational choice as well as methods of generating
new experiences in the course of action. Some policy analytic procedures
are primarily useful as means for generating new experience through problem
identification, monitoring, and evaluation; others are important because
they permit us to apply experience in the form of forecasts and recoms
mendations. The use of all these policy analytic procedures as part of a
dynamic strategy of public policy analysis is what is meant by a dia-
lectical mode of rational choice. This dialectical mode is well-suited
to problems which involve different conceptions of rationality (economic,
technical, legal; social; and substantive); it also contrasts sharply with
descriptive, prescriptive, and authoritarian modes, each of which has °
severe disabilities: Public policy analysis; conceived as a dialectical
effort which employs multipie methods of inquiry, can vastly expand in-
formation about policy processes in postindustrial policy environments.
Potentially, at Teast, it can also give us a better idea of how to
convert knowledge into public actions which will better satisfy human
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STUDY QUESTIONS
17. Provide illustrations from your own experience of each of the

four types of policy cycles.

18. Poiicy problems are subjective,; artificial; dynmamic, inter-
dependent; and infinite {see Unit 2). What problems does
this raise for the specification of objectives with which to
evaluate policy performance?

19. Imagine yourself in the role of an external evaluator: What

steps would you take to overcome each of the obstacles to
utilization discussed in the text?

e cccccccccccecccecmcecceecemsmoeeca—= o ESLRMmiILISICIimcecssscsdesesesa=
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20. Consider the following statement: "Theory without action is
sterile; action without theory is purposeless." What are the

21. "Policy analysts have only interpreted the world; the real
task is to _change it." How does this statement relate to
prcblems of information utilization?
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